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A.J-IFE OF LORD MAYO. 

VOLUME II. 


CHAPTER VI. 

LORD mayo’s financial ADMINISTRATION. 

T he financial history of Lord Mayo’s Viceroyalty 
divides itself into two parts. The first narrates 
the resolute stand which, at the outset of his admini- 
stration, he found himself compelled to make against 
deficif. The second records the measures by which, 
after grappling with the immediate crisis, he en- 
deavoured to reform certain defects in the financial 
system, and to bring about a permanent equilibrium 
between the revenue and the expenditure of Ihdia. 

In my narrative of those measiures, there are several 
omissions which the Earl of Mayo would have deemed 
unjust. They refer not to whit he himself did or 
•laboured to accomplish, but to the assistance which 
he derived from others. With a very few exceptions, 
,hqweve?, his coadjutors still hold high office in India, 
and^there would be a certain impropriety in a member 
of the same service dilating upon their merits. This 
"book i^.'^ot written in praise or dispraise of living 

VOL. 'll. . ‘ A 
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LORD MAYO'S METHOD OF WORK. [^Et. 47-50. 

men. Yet, at almost every page, I have felt that I 
am doing the central figure of it a wrong by isolating 
him from his surroundings. He was essentially . a 
man who went through life girt abotit with friends, 
and a memoir which fails to develope that side of his 
character leaves half his story untoM. This, however, 
is one of the conditions under which a contemporary 
biography ought to be written ; and uot one can feel 
the air of ungraciousness which it imparts to the 
work, especially to the Indian' sections of it, more 
keenly than the wariter himself. 

But while I feel that in the following chapter tht 
Earl of Mayo stands out more prominently fro.Ti 
among those who shared his labours than he himself 
would have deemed right, his method of working 
renders the injustice less than it might be in some 
other cases. He had a remarkable faculty for listen- 
ing to everything that could be said on a subject, and 
then shaping from many diverse counsels a course 
that was distinctively his own. No one could tempt 
him into the error of being led to state his own con- 
clusions' first, and then having to ask his interlocutors’ 
opinion about them.* He had the art of making every 
one feel that he followed with a personal interest their 
exposition of a case'; but at the same time that lys 
interest was that of a judge, not of '"a partisan. In 
India the Provincial Administrations and Heads of 
Departments represent the initiative, the Secretariats, 
the critical element in the Government. A Head of 
a Department is almost ex officio a mw whp^’has 
something to propose. And his plans of-.<,!iQtirove-' 



3 


1869-72 ] LORD MAVaS METHOD OF WORK, 

ment, however admirable in themselves, and however 
economical they may purport to be at the outset, mean 
eventual increase of expenditure. The function of 
the Secretariat^ is to pull such schemes tq pieces, to 
expose their '^eaik points, and to put down the drag 
upon every proposal that ‘sooner or later will cost 
n*ondy. A strong Viceroy acts as arbiter between 
the two sets« df forces thus* constatitly in motion. 
AVhat struck those who had to do business with Lord 
Mayo was his happy combination of qualities required 
for this difficult part of his office. He was adored by 
the more ardent administrators for the interest with 
which he listened to their plans. Every one felt sure 
of a fair "hearing. But those who misinterpreted his 
courteous sympathy into official approval found, by a 
very brief experience of his method of working, that 
they were mistaken. For betwer^n this initial stage 
and ultimate" action lay an ordea? of inquiry and criti-* 
.cisrn, a process «of trying which fie sometimes renewed 
afresh in his own mind, even after his responsible 
^advisers had been convinced of the expediency, of the 
proposed •measure. He insisted that each question 
should be thoroughly fought out by his subordinates, 
sending it if necessary back and back, till every dis- 
puted point was absolutely disposed of, before he 
allowed himseir*to express his own views; nor did 
Jie ever commit himself to a line of action'until the 
cjiapces had been exhausted of his having to alter it, 
in wijsequence of new evidence coming to light. He 
had tl\e art of bringing to a focus whatever was sound 
in the advice of conflictine counsellors, and all oarties ' 
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felt that their strongest arguments had entered into, 
and were fairly represented by, the conclusion at which 
he arrived. But th^ also felt that that conclusion was 
his own, apd that he would adhere to it This open- 
ness, to suggestions ared plans of administrative im- 
provement, followed by an unusually protracted period 
of criticism and scrutiny, and backed by stedfakndSs 
in the practical action which consDmmat€d it, forms the 
secret of the Earl of Mayo’s success as an Indian 
Viceroy. 

‘ The strong individuality which marked his measures 
produced a corresponding sense of personal responsi- 
bility in his own mind. Amid the difficulties and 
trials, to be presently narrated, this feeling sometimes 
pressed upon him with a weight under which even his 
robust nature winced. ‘ It is a hard task,’ he wrote 
to a friend, during the first dark months of his 
grapple with deficit-; ‘but I am determined to go 
through with it, th^jgh I fear bhter opposition 
where I least expected it I have put my hand 
to the work, and I am ijot going to turn back ; and 
I will kill, before I die, s'ome of the abuses of Indian 
Administration.’^ ' ' 

When Lord Mayo received charge of the country, 
the financial position stood thus. The conquests and 
accretions of a century had left on our hands a subject 
population of close on 200 millions, with 50 millipna 
of feudatories ; a yearly revenue of 46 milfions stg.^; 
and a debt now aggregating 208 millions.^ Thia debt 

^ Dated i8th Nov. 1869. 

^ Here, and elsewhere throughout this chapter^ unless ffixtn specially 
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represents the permanent cost of establishing the 
British Power in India. Of the whole debt, about 
^9 millions may be taken as the charges of conquest, 

and about half as much more, or 35 millions, as the 

• • 

price of recohquerihg and Reorganizing the Empire 
after the Mutiny* of 18*57. The remaining 103 
millions stg. have been spent on guaranteed rail- 
ways, canals, •add similar great publie works.^ They 
represent the cost of* covering the country with roads, 
constructing moire thkn six thousand miles of railwhy, 
defending, great tracts from famine by canals, apd 
building the court-houses, public offices, barracks, 
gaols, hospitals, and schools, which form the material 
framewcfrk of a civilised Government. That frame- 
work the English in India have had to construct 
entirely afresh. The total capital is therefore nearly 
equally divided into 105 millions laid out in acquiring 
and regaining British India, and about 103 in im- 
proving ^the vast inheritance. The gross revenue 
derived from the investment amounts, in round 
numbers, to 500 millions of rupees, or 46 millions 


mentioned, I take the rupee at its real valuS of is. lod. The popular 
method ot converting Indian sums into sterling, by assuming the rupee 
at 2s., is convenient for rough calculations, ]:>ut does not correspond with 
the actual facts. When my statements of revenue or expenditure seem 
to differ from those 4 fi certain of the Blue Books, the explanation usually 
consists in this circumstance. 

* The calculation, as kindly prepared for me by the Secretary to the 
Fihancial Department, to whom my obligations will be presently acknow- 
•ledged, is as follows. Total debt, 208 millions; cost of guaranteed 
railways ifnd recent canals, 96 millions; cost of conquest and certain 
public works, 72 millions ; the Mutiny and its consequences, 40 millions. 
•The classification in the text proceeds on the same basis, but endeavours 
to sepafnetmhe actual additions to debt in the ^Iutiny accounts. 
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Sterling per annum.^ Of this sum, only 33J millions 
sterling are taken from the people. The remafning 
12^ millions consist of the duty on opium paid by 
the Chinese, departmental ' recoveries, and other 
receipts not taxation.** Even of thd* 33^. millions 
of taxation, 21 millions are furmshed by the land 
revenue, forests, and tributes, and represent' tlfs 
value of the proprietai^ right which* ihe governing 
power in India has from time immemorial reserved 
in* the soil. Whether this should be considered ,as 
revenue at all, or merely as rental, is a question on 
which economists are not agreed ; but after deducting 
it, the net balance of a little over 12 millions sterling 
remains as the actual taxation, in the 'ordinary 
European sense of the word, levied from a population 
of close on 200 millions of sotils. Including the land 
revenue, the incidence of tho 33^ millions of taxation 
in British India amounts to about 3s. 4d. per head ; ex- 
cluding land revenue, the individual incidence is about 
IS. 4d. per annum. The average incidence of imperial 
taxation in Great Britain and Ireland in 1873-74 was 
48s. 3d., exclusive of local and municipal rates. • 


* Land revenue, forests, and tributes, 
Ssilty *•••••• 

Customs, 

Stamps and mint,. 

Excise, • - 


Millions stg^. 
21 


5 i 



2 


Opium, departmental recoveries, and other receipts not ^ 
taxation, . 



Total, • • • • • • 4^ 



7 


1S69-72.] DEFICITS FROM 1814 TO 1869. 

Whether regard be had to the amount of the public 
debt of British India, or to the burden of taxation 
jupon th^ people, the finances of that country com- 
pare favourably with those of almost any State in the 
world. , But ^ jiearer examvAation discloses another 
aspect. Ismail as* are the demands of the treasury 
wpoh. the people, it has been found difficult and almost 
perilous to augment them tQ the level required for 
thd maintenance of ^cient administration. The half- 
century which preceded Lord Mayo’s arrival in India 
had presented a long series of financial shortcomings. 
•Of the fifty-five years beginning with 1814-15 and 
ending with 1868-69, only sixteen had shown a surplus, 
while thirty-nine had been years of deficit. The total 
of the surplus amounted to only 12^ millions stg.; the 
deficits exceeded 75^ millions of pounds.^ The Mutiny 
of 1857 had alone increased the public debt by over 
.30 millions within four years. The period imme- 
diately preceding Lord Mayo’s arrival was, if pos- 
sible, even more discouraging. The last three years, 
1866-69, left behind deficits aggregating 5f millions 
sterling? during a period of profound internal peace. 
Nor was the inadequacy of the •revenue the gravest 
source of disquietude. The estimates, although 
framed with the most accurate prevision which the 
materials at tlfe disposal of the Financial Department 

permitted, had constantly proved to be not in accord 

• 

< ^ In a calculation of this sort, which spreads over a long series of 
yea|;s/»it ts possible to give the amount in sterling with only an approxi- 
mate degree of accuracy, as no single value that can be taken for the 
rupee applies to the entire period. The above figures represent the 
resuUiat^r. Barclay Chapman’s computations. 
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with the actual facts. Thus the original estimate of 
1866-67 was for a small deficit of £ 66 , ^oo ; the results 
of the year showed a deficit of £2,2fiT,‘]00* Again* 
the priginal estimate for 1867-68 was for a surplus of 
.;^i, 628,522 ; the actual' results shove'd a^ deficit of 
;^923,720, or 2^ millions less than the Budget esti- 
mate for the year. The events of 1868-69 (towards 
the close of which Lordr Mayo received tharge of the 
country) were equally alarming. The Budget estimates ■ 
welre for a surplus of ;^i,893,5o8; the amended esti- 
mates at the end of the year revealed a .ideficit of 
;^889,598 ; the actual results, when all the apcounts 
were made up, showed a deficit of ;^2,542,86i or 4^ 

' millions stg. on the wrong side, as compared with the 
Budget estimates. The three years preceding Lord 
Mayo's first Budget, therefore, left an aggregate deficit 
of ;^5, 774,281 ; and the estimates, as compared with the 
results, had proved wrong to the extent of ^9,229,61 1.- 
This was for ‘ ordinary ’ expenditure alPiie, and exclu- 
sive of the outlay on ‘extraordinary’ (or reproduc- 
tive) public works, which amounted during the last 
two of these years to another 5^ millions ; bringing 
the total excess of texpenditure over revenue to the 
almost incredible sum of 1,049,5 15 three 

years preceding Lord Mayo’s rule.® 

In narrating the measures by whicli Lord Mayo 

i 

' Or ;£2, 774,930 at the nominal exchange of 2S. for the rupee ; Sir .R. , 
Temple’s Statement of April 2, 1870, in the Annual Financial Statements 
from 1860-61 to 1873-74, page 304, line 8 ; Office of Superintendent of 
Government Printing, Calcutta, 1873. This is the official edition, and 
1 use it throughout the present chapter. 

^ > Tlfis is at the rate of is. lod. per rupee. As exhibited in the Official 
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substituted a period of .steady surplus for this sta^e of 
chronic deficit, I would express my obligations for 
materials .and assistance of many kinds to those who 
laboured with him in the work. Sir Richard Temple, 
as Finance IVIkiister, had charge of the reforms; 
and I have to thank him for several papers of great 
■\felue, particularly one on the Indian Cash Balances, 
which (were it more ‘publicly available) would remove 

» that subject from the^ obscurity in which it is popularly 
supposed to be envefoped. Sir John Strachey, while 
acting fori Sir Richard Temple, had the immedistfe 
task of initiating some of the most important mea- 
sures, and to his writings during Lord Mayo's life and 
since his death I owe many facts and ideas repro- 
duced in this book. But my largest debt, as regards 
the pages which immediately follow, is to Mr. Robert 
Barclay Chapman, the Secretary to the Government 
of India in the Finance Department. This gentleman 
devoted pne of those hard-won breathing-spaces which 
happen in an Indian civilian’s career to drawing up 
for me a narrative of Lord Mayo’s financial measures ; 
and r only regret, that the condition which he has im- 
posed on me of not reproducing the paper under his 
name and in his own words prevents me from print- 
ing it in full. He thinks this prohibition due to the 

office he hold^ and that there might be a risk of the 

• 

jStateihent^, the total deficit is given at 12,054,016 (at 2s. per rupee). 
It should be remembered that explanations for a large part of the above 
defich were forthcoming ; thus a change of policy had taken place, 
whereby the cost of certain military works then and still in course of 
construction, was transferred from the extraordinary to the ordinary 
Account. . . 
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reader not accurately distinguishing between his 
personal views and those which it may be his 
official duty to give to the public as Secretary to the 
Government of India. If my sketch should be found 
in any degree worthy of the subject with whiclj it deals, 
the credit largely belongs to him. * 

But Lord Mayo’s financial measures were^ essential^ 
his own. Whiles therefore, I owe* much to the eminent 
men who helped him to carry thbm out, this chapter,, 
like all the rest of the book, will be chiefly based upon 
his own utterances. In some cases my duty will be 
confined to merely reproducing his own words. But 
a financial reform, operating over a great empire, isiof 
slow growth, and the proposals have to be patiently 
threshed out before any action is taken. The process 
consists, in the first place, of an exhaustive corre- 
spondence with ten or twelve separate Local Govern- 
ments ; in the second place, of a general •reconsidera- 
tion of the question by the Government of India, , 
after the collective sense of the Provincial Admini- 
strations has been thus gathered. All this is gone 
through* by the Viceroy and his Executive CSuncillors 
before the measure* reaches the Legislature. By the 
time that an administrative change arrives at its final 
stage as a legislative enactment, it has been writtsn 
about by every conceivable person capable of throwing 
any light Upon it, and minuted on over and over again 
by the Viceroy himself. Any attempt to reproduce in» 
full all that Lord Mayo wrote and officially uttered with 
regard to any one of his g^eat financial reforms would^ 
£well this chapter to a larger space than"I-'*have 



II 


1869-72.] THE INDIAN B UDGET ANALYSED. 

devoted to his entire life. While, therefore, I shall 
give his own words, when I can find them stated with 
£ufficient«brevity to suit the scale of the book, I think 
it Jjetter, as regards the staple of his financial work, to 
coriden^ his Viewvs from the whole body of materials 
which he placed ofi record.' 

• Lord Mayo’s Finance Minister, like himself, assumed 
offiQe duringjtlfe currency of, the administrative year 
18^8-69, and made kis first financial utterance at the 
close of that year. Sir Richard Temple, in his Budget 
statement, of the 6th March 1869, called attention»to 
the diffiprence which had existed during the preceding 
ytars between the estimates and the actual results. 
‘Just a^wave passes wave in a rising tide,’ he said in 
the Legislative Council, ‘ so one Budget after another 
springs up in an ascending scale. Although each 
Budget Estimate has surpassed its predecessor, it, in 
its turn, has been* usually surpassed by the Regular 
Estimate as the year advances; which, again, has been 
generally surpassed by the Statement of Actuals after 
the year has closed. But then, unfortunately, the same 
process Tiappens with the expenditure, and the conse- 
quence has been, that of the eight years that haye 
elapsed from the commencement of our Budget system 
in i860 up to the end of last year, three only were 
years of surpliS, while five were years of deficit. My 
predecessor, Mr. Laing, addressing this Council in 
1861, spoke with a just horror of a chronic deficit in 
time of* peace. He described such a deficit as a huge 
bully, with whom weary rounds must be fought, and 
wbef Uim t never be allowed to claim a cross or a drawn 
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battle. The bully of Mr. Laing’s time is in these days 
up in arms again. For the two past years deficits 
have reappeared, and in the current year I shall again 
have to tell the old tale.’ 

The Indian Budget is a statement.nfade before* the 
Legislative Council, or published* in the Gazette^ in 
spring, shortly before the end of the financial year. K 
consists of three parts. The first exhibits the finally 
ascertained results of the previou^ complete year, tech- • 
nically termed the Actuals. The second part, knovjn 
as. the Regular Estimate, gives the results for the 
current year, then at its close, as far as they can be 
made up in anticipation of the final adjustment of the 
Indian accounts and Home charges, about eight months 
afterwards. The third, or Budget Estimate, consists 
of a careful forecast of the revenue and expenditure of 
the year about to begin. Sir Richard Temple’s first 
Budget, delivered (March 1869) leSs than two months 
after Lord Mayo assumed the Viceroyalty, dealt, there- 
fore, with the Actuals of 1867-68, the Regular Estimate 
of 1868-69, and the Budget Estimate of 1869-70. The 
Actuals 'of 1867-68 disclosed a deficit of ;^923,720, 
or a shortcoming of ‘more than 2^ millions compared 
with the original Budget Estimate for that year. The 
Regular Estimate for 1868-69 showed a deficit «f 
;^889,598, instead of a surplus of .!^i,893,5o8, as had 
been calculated on in the year's Budget, being again 
a difference of 2| millions. Warned by thes*e short-: 
comings in the preceding years. Sir Richard Temple 
endeavoured to frame a very cautious Budget for 
»869-70{ and estimated for a small surplus of 
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It soon appeared that even these statements were 
more favourable than the financial situation warranted. 
.The first,symptom that caused Lord Mayo, alarm was 
tlie discovery that the c^h balances in the treasuries 
proVed Jower'than had been "estimated by more than 
millions sterling at the end of the financial year. 
Lord Mayo’s anxiety increased as the actual facts of 
the past financial year 1868-^9 became finally known. 
Item after item tuWd out worse than had been 
expected, until the dfeficit of ;^889,598, as estimated in 
March, gi;ew to the vast sum of ;^2, 542,861, as ascer- 
tained from the completed accounts a few months later. 
Nor did the disastrous discrepancy appear only in the 
Actuals ‘of 1868-69. Circumstances occurred to raise 
a suspicion in Lord Mayo’s mind that the same fate 
might be in store for the finances of the current 
year. His personal inquiries led him to order a 
resuscitation of the whole Budget estimates, ‘ and 
the now ascertained facts of 1868-69 disclosed an 
inevitable deficit of ^1,650,000 for the current year 
1869-70, in place of the surplus of ;^48,263, as 
announced in the Budget of the 6th March. Lord 
Mayo’s perplexities were increased by the circumstance 
that Sir Richard Temple, after duly delivering the 
Budget, had found himself compelled to proceed to 
Ejigland on 5 ix months’ leave. Sir Richard’s ex- 
, perience and knowledge were not therefore available 
•.^ at the ftioment when the Viceroy, in his first months 
^of office, found a new abyss of ' deficit suddenly open 
under his feet. Fortunately he had the aid of Mr., 
* nbw*^ Tohn. Strachev. who was carrvinp- on the 
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duties of Finance Minister during Sir Richard’s 
absence. 

The disclosures which the last paragraph speaks o£ 
with smooth certitude, revealed themselves in 1869 
only glimpse by glimpse, and amid a^ide djverge’nce 
of opinion among the responsible advisers of the 
Government. It required the most resolute exercise 
of his individual will tq enable the dew Viceroy to 
tear the truth out of the conflicting accounts, and to 
get at the whole facts of the situition. ‘ I am begig- 
nipg to find,’ he wrote to a friend, as earjy as May 
1869, ‘that our finances are not in as comfortable af 
state as they ought to be. The enormous distances, 
the number of treasuries and the complicity of 
accounts as between each, render accurate forecasts 
and rapid information almost insurmountably difficult. 
The waste of public money is great, and I have been 
obliged to take strong measures, and say some very 
hard things about it.’ ^ 

Each week found the Viceroy poring with a deeper 
anxiety and a graver face over the accounts. As he 
probed into their hollow places, he found one 'estimate 
after another break ‘down beneath his scrutiny. It 
seemed as if he was never to get at the whole bitter 
truth. His letters and papers during that summar 
disclose, scene by scene, and with a panful tension x>f 
personal responsibility, the slowly developing drama 
of deficit ; but throughout every line breathds a firjn . 
resolve that, cost him what it might in ease dr popu- 
larity, he would establish and maintain equilibrium in 
• ^ The Earl of Mayo to Sir Stahord Northcotej s6th 
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the finances of India. Three months after the letter 
above quoted, he wrote to Sir Henry Durand ‘ I 
h^ve just, received information which leads me to 
believe that in two items of revenue alone, we may 
look for fu decrfease of half a million in the first quarter 
of 1869-70. Now®it is our clear duty to do all that 
vflo can to meet this. / am determined not to have 
another deficit , if it leads to the diminution of the 
^Arnty, the reduction Civil Establishments, and the 
st9ppage of Public Works. The longer I look at 
the thing, the more I am convinced that our financial 
position is one of great weakness; and that our 
national safety absolutely requires that it should be 
dejlt with at once, and in a very summary manner.’ 

Ten days later, he had arrived at the complete 
facts, and had already shaped in his mind the course 
by which he rli'*'ant to encounter them. As will be 
presenfly exj^^ined,’ his measures eventually com-„ 
^bined retrenc?iment with additional taxation; but to 
‘the latter expedient he was personally most averse. 

‘ I do not think,’ he wrote privately to ' the Duke of 
Argyll.* ‘that increased taxation is to any extent 
practicable. Reduction of experrditure is our only 
resource, and I do not agree with those who say that 
it ig impossible. There are two ways in which it can 
be ^effected — First, by lessening the expense of 
establishments, notably the military. Second, by 
putting dh local resources a large portion of the 
charges for local objects, such as roads, sanitation, 

' education, and the like, now borne unfairly by the 
August 1869. * 24th August 1869. 

* .1 
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Imperial revenue. I should be sorry to. say how much 
I feel the hard lot that is now cast upon us, to recover 
the finances from a state of deficit But janless ^ve 
have a war, which God forbid, we will do it' 

The last four words ring with t^C'^ntensQ person- 
ality of the Viceroy. They wilb recall to'* many the 
invincible energy of will by which he made every ore 
feel, amid the conflictiag counsels of thos*e days, that 
the retrieval of the finances was.'ta foregone conclusion 
under his rule ; and that the only basis on which he 
would discuss each question as it arose was a basis 
of absolute solvency, in place of deficit. He passed 
through those stormy months with a splen'did calm 
which no surprise could perturb and np opposition 
could ruffle, and which made men know that they had 
a master among them. 

Having thus exhibited the personr^T'aspects of the 
.situation as they disclosed themselves*'?^'' Lord "Mayo’s 
own mind, I now proceed to summaiVze the public 
measures by which he encountered the crisis. 

Lord Mayo resolved to get at the fundamental 
causes of the chronic state of deficit into ewl^ich the' 
Indian finances had fallen. The inquiries which he 
then instituted showed that the financial collapse was 
due partly to a failure of the revenue estimates, especi- 
ally of the opium duty, and partly tcr^n undue expen- 
diture cm Public Works, the Army, and certain Civil 
Departments. The demands for expenditure bn ptfBlic 
works in India are unlimited, and it had b^Qn usual 
to allot yearly to this object, such funds as remained 
unappropriated after providing for the gen^.r?"* admi- 
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nistration. This practice was financially safe, pro- 
vided always that the estimates were cautious; but, 
practically, it acted as a temptation to over-sanguine 
forecasts, ending in deficits. Viewed retrospectively 
by the light of. results, the utmost that could have 
been sparbd under this system for Public Works, at 
that time, was from three to four millions sterling a 
year. During the previous year, 1868-69, 5^ millions 
had been spent on Puslic Works under the * ordinary’ 
head ; and the net grant for the current year, 1869-70, 
was 5 1 millions. , 

5 Lord Mayo mapped out for himself two distinct 
methods of dealing with the situation. In the first 
place, he* resolved that the circumstances were so 
grave as to demand immediate measures for meeting 
the immediately impending deficit. In the second 
place, he determined to attack the permanent causes 
which had led to the deficits, and to prevent their 
recurrence by .,a systematic readjustment of the 
’finances. 

The first step taljen by Lord Mayo and Mr. 
John StraEchL_iti^was to reduce the overgrowh grant 
*for Public Works by over ;^8co,ooo, — a measure 
suggested and carried out with unsparing faithfulness 
by Colonel, now Major-General, Richard Strachey, 
then Secretary to the Government of India in the 
’ Public Works Department. 

Anothtar great want of the Indian people is educa- 
tion,. aijd, an almost unlimited sum can be usefully 
spent on this object It has accordingly always been 
difficylt fgr the Supreme Government of India to resist, 

VOL. II. , ’ . B' 
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latter ;^i 80,000 to the revenue of the year; total, 

/ 50 o,ooo. 

By means of thia half-million of increase 4 taxation, 
and the 1,150,000 of reduced expenditure, Lord 
Mayo hoped to cover the estimjated defiqit -of the 
current year, namely, £ 1 , 6 $ 0 , 006 . 

In a letter to the Secretary of State, he reviewed lin 
minute detail each item which ^d led,, td the deficit, 
and explained the policy by ■which he proposed to 
encounter it. The first sixty-^x paragraphs of the 
.despatch are devoted to individual heads of account ; 
the remaining twenty deal with the more general 
aspects of the crisis. 

‘ While the accumulated deficits of the three years 
ending with 1868-69 have amounted to 5I millions, 
the cash balances in our Indian treasuries have 
fallen from 13,7^0,000 at the close of 1865-66 to 
;^io,36o,ooo at the close of i868-69,‘-and, notwith- 
standing our recent loan of ;^2,40 G’,ooo, are at this 
moment lower than they have been at this season for 
many years. During the same period our debt has 
been increased by 6^ millions, of which not more than 
3 millions have been spent on reproductive works.* 
Your Grace has reminded us that successive Secretaries * 
of State have enjoined .us so to frame our estinjates 
as to show a probable surplus of from half a million to 
a millioh sterling. We entirely agree with your Grace 

' Para. 71 of Despatch to Secretary of State No. 240, dated 2oth‘Sept. 
1869. — In direct quotations from the Despatch, I le2fve‘'the figures 

when given in sterling at the nominal rate of 2S. to the rupee. This 
explains apparent discrepancies between the Despatch and other pa^ts 
of the text. 
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in acknowledging the soundness of this policy. We 
have no doubt that, excluding charges for Extraordinary 
Works prtjvided for by loan, our expenditure in time 
of peace ought to be so adjusted to our income as to 
leave an'apnual sutplus of ‘not less than one million. 
The necessary conclusion to which we are thus led is, 
tHat nothing short of a permanent improvement in the 
balai\pe now sabsisti^ between our ’annual income 
and expenditure of at least three millions sterling will 
suffice to place our finances in a really satisfactory 
condition. How, by reducing our expenditure and 
increasing our income, we can best obtain such a 
result, is the problem that we have now to solve. 

‘ We are satisfied that there is only one course 
which we can properly follow. We must no longer 
continue to make good the deficit of each succeeding 
year bj; adding to the public debt. And we must 
determine, wljiatever be the difficulty of the task, that • 
;there shall henceforth’ise no room for doubt that, in 
time of peace, our income will always be in excess of 
our ordina^ expenditure. 

‘ This, which, under all circumstances, would be the 
duty of our Government, is at the present time a 
duty of great and unusual urgency. Our ordinary 
debt is now more than ninety millions. Our revenues 
■are already liable for meeting the guaranteed interest 
cm a railway capital of nearly one hundred millions. 
We are embarking on a system of borrowing for the 
constfuction of Irrigation Works and Railways, under 
the direct management of the Government, which will 
add, every year,* very large sums to our liabilities." 
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'We confidently expect that this system, by means of 
which we hope to cover India with a network of rail- 
ways and canals, will add immensely to thfe national 
wealth, and ultimately to the resources of the Govern- 
ment. But whatever precautiops*" we may' take to 
secure economy of construction and the good manage- 
ment of these works, and to ensure the e^ly develop- 
ment of the revenues Which tltey wiR yield, a, long 
time must necessarily elapse cluring which the pay- 
ment of the interest on the loans contracted for these 
great undertakings will form a heavy, and probal^ly 
an increasing, burden on the resources of the. State. 

‘ Under such circumstances, nothing could be more 
injurious to our credit in the money markets of the 
world, than that we should borrow money to supply 
our ordinary expenditure in time of peace.- 

‘ We think it therefore most necessary that the 
‘public, in learning that we have discovered bur 
financial position to be much less favourable than 
we had supposed, shall learn also, by action that can- 
not be piistaken, that we have not lost a pioment in 
adopting measures of so vigorous and unmistakeable 
a nature, that no, room shall remain for doubting that 
our finances have been placed on a thoroughly and 
permanently sound basis. Nor could anything short 
of an unreserved statement of the truth justify the 
stringent and unwelcome measures of economy ^and 
of increased taxation which we shall be forced to take. 

‘ We have therefore resolved to deal witfi the case 
in a complete and an uncompromising manner, and we 
‘ are confident that your Grace will give tp our Govern- 
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ment the fullest support and encouragement in carry- 
ing out the difficult task which we have undertaken. 
We shall* report without delay to your Grace, the 
measures which we have already adopted, or which 
we pi'opose forlch* future. At present it is sufficient 
to say that we shall insider that our work has been 
incompletely performed unless, by reduction of our 
expenditure asd Increase of owr income, we obtain, in 
•the ensuing year, a substantial and permanent surplus 
of, income over our expenditure. 

‘ In regard to the current year, we have had to 
choose between an immediate reduction of expendi- 
ture to the greatest possible extent that may still be 
practicable, and an acquiescence in 'the necessity of 
meeting the anticipated deficit by borrowing towards 
the close of the year. 

‘ ASj^your Grace will readily understand after what 
we have sai3, we are extremely unwilling to adopt 
the latter alterbative. We have accordingly deter- 
mined to lose no time in initiating the stringent 
measures of economy which we propose to adopt. 
We are sanguine that, even in the present year, they 
will produce considerable effect 

‘ The still more serious and difficult question 
of* the propriety of imposing additional taxation in 
thd course of the current year is also engaging our 
• attention.' * 

Lord Mayo added the following paragraphs with 
his Owrf pen : — 

, ‘That, with your Grace’s assistance, we shall be 
successful in the task which we have undertajcen, wc! 
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have no misgivings. We are confident that very large 
reductions are feasible in our present expenditure in 
many of the chief branches of the administration, arfd 
that, if our proposals are acted upon, no long pesiod 
of time will elapse before our finances are restored to 
a really healthy state. But we must remind your 
Grace that there is one essential condition of succes^ 
which it is beybnd our power ^to command. It is 
possible that serious opposition may be offered to' 
some of the great measures of economy which it will 
be our duty to propose, and especially to ^hose me:^- 
sures which will affect the military expenditure of the 
Government. Your Grace has strongly urged upon 
us in your Financial despatch No. 52, dated 26th 
January 1869, the necessity of reducing the present 
enormous charges for the Army. We are fully alive 
to that necessity, and we are confident that measures 
ipay be adopted which, while they'lead to an immense 
saving of money, will not in the least diminish our 
real military strength. Such measures are, however, 
to a great extent, beyond our control ; and unless we 
receive the most complete, prompt, and vigorous sup- 
port from Her Majeky’s Government in dealing with 
this part of the questions now at issue, we fear that 
our efforts to restore the equilibrium of our finances 
will be ineffectual, or at. all events that the difficulties 
which we have to meet will be enormously iqpreased. 
Under these circumstances, we earnestly request that* 
we may receive all the assistance ^hich it is in your ' 
Grace’s power to give to ns» We venture to express ■ 
the confident expectation, that, if we receive this as^lkt- 
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ance, we shall not fail in the serious duty which we 
have before us. 

• We hawe described to your Grace the dangers and 
dififuwlties which, in our opinion, surround our present 
position.* .We Ihust, however, in conclusion, assure 
your Grace that, notwithstanding the somewhat gloomy 
ptcture we have been obliged to draw, the general 
aspect of affaiis iflspi?es us with the fullest confidence 
•in the future prosperity of India. 

H We entertain no apprehension of foreign in- 
vasion or domestic disturbance. For all purposes 
of defence, and for the preservation of peace, our 
Military and Police organizations are strong and 
efficient 

‘The splendid revenue of the Empire is contributed 
by a population which, compared with that of other 
countr^s, is lightly taxed. As was proved by the 
success of our late* loan, the credit of India never 

• stood higher. “ 

‘ The enriching and civilising effects of the great 
=- Railway and Irrigation Works which have within the 
last twenty years been constructed, are beginning to 
be felt throifghout the length and 'breadth of the land. 

‘By the blessing of Providence, with the seasonable 
and plentiful rainfall of the last few weeks, all danger 
of famine, and of the continuance of the late severe 

• 4istress,^has passed away. 

• tThe steady rise which has taken place in the value 
of labour must ere Ipng matejdftUy increase the wealth 

.and contentment qf the pqople. . 

.‘*^Wit‘h us then it rests, .by. jcareful administration,® 
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and by a strict adherence to those simple rules of 
prudence and economy which in the conduct of the 
affairs alike of nations and individuals are incKspensaCle 
to the attainment of safety and success, to use to. the 
utmost extent, for the benefit of the4)febple, jbe mighty 
resources of this great Empire. ^ 

‘It is because we believe that a healthy, and per- 
manent system of finanae lies at ^he very foundatipn of 
real national progress and everf safetv, that we com-* 
mend to the most favourable consideration of your 
Qrace the measures which we shall deem, it our du^y 
immediately to propose for the speedy attainment of 
the objects we have described.’ 

Lord Mayo having devised his remedies, pro- 
ceeded in a very stringent manner to carry them 
out Even before the whole facts of the situation 
had disclosed themselves, he had fixed his attention 
on the financial laxity which prevailed aijiong certmn 
of the local governments; and barely four months • 
after he assumed the Viceroyalty, he personally 
addressed all Governors, Lieutenant-Governors, and < 
Chief Commissionei^ throughout India on the subject 
The following paragraphs are from a letter which 
then issued under his personal signature — an official 
style only resorted to on subjects of the first import- 
ance and urgency : — 

' I have the honour to draw your special attention • 
to a matter which has lately attracted much public* 
notice, and has been, on more than one ohca^ion, 
referred to in Parliament < 

* 'It is the difference which has for some fime 
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existed between the Indian Budget Estimates and 
the actual revenue and expenditure of the year. 

• The estimated returns of revenue are often subject 
to capuses over which the Executive has little or no 
control ;«but, in*n*ost instances, it is in the power 
of the Administration to confine expenditure within 
the limits defined by the Supreme Government — 
limits- Which have, after the most careful considera- 
•tion, been determined to be in accordance with the 
financial position of the Empire, and the just require- 
ments of th(i public service. *. 

‘ I have therefore to express my earnest hope 
that you will, at every fitting opportunity, impress 
on all officers in your Province that it is their duty 
to see that no unauthorized expenditure is under- 
taken, that no excess of expense over that sanctioned 
in the ^estimates for the year is incurred, and that 
an/ deviatiop* from 'your instructions in this respect. 
,will be looked hpon by you as an act of disregard 
to your authority and to the orders of the Supreme 
•Government. 

IS. i 

‘ It is also very undesirable that applications for 
sanction to excess of expenditure over estimate 
should be made either to your Government or to 
the Viceroy in Council, except under the most 
pressing and unavoidable circumstances. 

• ‘.It should be further impressed on all officers in 
J^our Province, that though the amount of expenditure 
authdrlzM can in no case be exceeded, yet that you 
will always observe with extreme approbation any 
efforts wliich may be made for the reduction qf publift 
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expenditure, and for lessening the cost of any branch 
or department of the service without diminishing its 
efficiency. “ 

‘ The necessity of strict regard to these principles 
must be so clear, and the advantage to the public 
which will arise, should they be rigidly adhered to, 
is so apparent, that I rely with confidence on your 
support and assistance in the efforts that. I am Aaking 
to ensure that the Budget Estimate of expenditure* 
for the year 1869-70 may not in any particular be 
eScceeded.’ * ^ ^ 

This was the first note of alarm soundod to the 
Local Governments and Departments. With two 
exceptions, the heads of the administration loyally 
accepted Lord Mayo’s views, and proceeded at once 
to give effect to them. But the relaxed state of 
responsibility in some of the governments m^de any 
appearance of stringency unpopular, ‘'pertain high 
officials in two provinces, and several 6f the officers of , 
the Financial Department itself, seized the occasion 
to submit formal remonstrances against even thei. 
insufficient retrenchments which had been originally 
made from their dehiands for the year. One local 
government had asked ;^i,78i,7i5 for certain services, 
and received ;^i, 728, 865, or only 2,850 less than 
its demand, and a much larger sum than had ever 
before been spent on these purposes in that province.* 

. ® 

* Financial proceedings. No. 34. 13th May 1869 : Lettet Ircftn his 
Excellency the Viceroy and Governor-General of India to the Governors, 
Lieutenant-Governors, Chiet Commissioners, etc . ; also to the various 
departments of the Supreme Government. * 
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Against this very moderate retrenchment by the 
Supreme Government it contended by arguments, 
. cavering .twelve foolscap pages of small print But, 
indefid, the whole tone adopted by the two recalcitrant 
govemnjents in-r^ply to the Viceroy’s warning letter 
supplies a most curious proof of the financial laxity 
Vi'hich had crept into the administration. It amounts 
to an almost grotesque exaggeration .of the tendency 
„among officials in India (a tendency perhaps not 
unknown in England also) to treat the Financial 
Department as a separate entity, distinct fi'om the 
General , Government, inimical to all progress, and 
to* be resisted by all means. In 1869, and during 
several preceding years, this tendency had reached a 
dangerous height. It is scarcely needful to say that 
that Department is merely the mouthpiece in financial 
matters of the Viceroy in Council. 

J-,ord’ Maye dealt firmly and consistently with such 
remonstrances. ^ He ordered a letter- to issue to the 
' recalcitrants in the sense of the following words^ : — 
, ‘ What I am almost twed of asserting must be repeated, 
i.e., that his Excellency in Council is determiiied that, 
as far as lies in his power, the ordinary expenses of 
the Empire shall not for the future exceed by a single 
rupee the revenue of the year; that if misfortune 
occurs and income declines, then the cost of every 
^department must be proportionately reduced ; that 
political ’and financial considerations of the highest 
order ciae involved in this determination, and that I 
“ and my Council are determined to adhere to them ; 

^ Personal note by Lord Mayo, dated 21st July 1869. j 
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that the distribution of the Budget grants is based on ‘ 
a careful investigation of national requirements ; and 
that I am determined, come what will, that f they shall* 
be regarded by every department as final, and that 
they shall neither be exceeded npr'Ye-appropinated, 
except under circumstances of uhusual exigency. It 
may be added that I expect the cordial support *f 
every officer of* the Government irf' a pohrse of con- 
duct which is so essentially a matter of political neces- 
sity, and which must commend itself to the judgment 
of every man who has given any thought to the 
financial position of this great Empire.’ * 

This was written in July 1869, and as the inquirfes 
rapidly revealed the full gravity of the situation. Lord 
Mayo returned with a still greater feeling of anxiety to 
the same subject. It is due to the able men who then 
conducted the Provincial Governments to add, that as 
soon as the real extent of the danger became known, 
they most loyally and heartily co-operated with Lord 
Mayo in the task of overcoming it. In those days 
of anxious exertion was laid the foundation of a, 
genuine* friendship between the local adm'inistrators 
and the Viceroy, — a*friendship which was terminated 
only by his death. With the true English instinct 
for colonial sway, each great official saw that Jiis 
own special views weighed as notlang against , the 
necessity of united and harmonious asction. The, 
success won by their combined efforts wifi be pfe^ 
sently shown ; but it possessed aspects which 'cannot 
be exhibited in figures, and with regard to which the 
best authority is Lord Mayo himself. ' 'Wheif the 
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crisis was over, the deficit quenched, and equilibrium 
secured, the Viceroy thus reviewed the events of the 
^€j^r to hi§ Legislative Council : — 

‘ AJter the very great amount of information which 
has* been placed^ before the public, both in the 
Financial TDespatch •which we addressed some time 
ago to the Secretary of State, and also in the clear 
statements which ‘ha^e been giade here to-day, as to 
^he rfiasons and causes which rendered it incumbent 
on the Government of India to take the unusual 
course which has been adopted with regard t® 
Iiftperial Finance, I have but few additional remarks 
to«make. Nothing has been kept back. Everything 
has been fully described. The means which we pro- 
pose to take to remedy the evils which exist have 
been also, as far as is possible, laid with the utmost 
care before the Council. And it is gratifying to me, 
as It niust be to my colleagues in the Executive, 
Government, *to know that, however much the public, 
^n common with us, may regret the necessity of the 
course we have taken — however much some of the 
details of ^he proposals we have made may ^)e criti- 
cised — yet we have received, both from the public, 
as far as we can judge, and certainly from the Press, 
a generous, and I may almost say, a cordial approval. 

I have little doubt thafc those sentiments which 
have been so generally expressed in India will 
^ shared in by Her Majesty's Government and by 
public; opinion at home, and that every candid man 
’-will, on . careful consideration of the facts of the 
' case,«come to th^ conclusion that the course we have> 
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followed was the wisest and safest that could have, 
been taken under the peculiar circumstances of our 
position. 

‘ I am quite aware that that course is most unusual, 
but it is not altogether unprecedented. If history 
be examined, and inquiry made'^nto occurrences that 
have taken place in countries where a representative 
system of government is in full* force, it will be found 
that, on special occasions, a similar proceedin^j has 
been adopted. 

t 

r • ^ • • • • • 

‘ I have said that its necessity must appear to evfery 
one to be absolute. There were, in truth, only two 
courses open to the Government of India. Every 
one can form an opinion on the matter, for our finan- 
cial position has been before the public during many 
weeks. The facts, as we have described them in our 
financial despatch, being fully known and veHfied; we 
had either to adopt a policy of concealment or of 
candour. Had we adopted the first course, we must 
have placed ourselves in this position : — we must have 
remained in a state of silence till next March, with 
the full knowledge that the public were under a grossly 
erroneous impression as to the true financial state of 
the country. This was a position in which I think no 
body of honourable men could for a moment have 
thought of placing themselves. 

‘ For though the statements which Were ma^Je 
have been now for a considerable time Ijefoye the 
public, we have found that the financial credit of 
the country has not been seriously 4^ttiaged, bi^ that 
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the public, knowing the worst, and feeling and appre- 
ciating the efforts of the Government to deal with the 
difficulty, Ijave seen that these difficulties can be sur- 
mounl^d, that there is no real danger to the permanent 
financial ,pqsitionof^the Empire, and that administra- 
tive reform’s and strict* adherence to the ordinary rules 
ofi economy and prudence, are all that is necessary 
to place ouf fiscaJ affairs on, a sound and healthy 
basis. • 

‘^Some foreboding was certainly expressed in one 
or two quarters. It was said that, by the prema-* 
tuie discloi^re of the real financial state of the Empire, 
wetshoulq run the risk of damaging national credit 
anil^'throljfihg a general air of discomfiture upon the 
w]iole proceedings of the Government. 

‘ I, in-^commoh with my colleagues, took a different 
view, wnjch I think the result has shown to be the 
righb ^ne. I Aust say, in justice to my colleagues, 
that tfe resofutibn to take, at the earliest possible 
moment, the public into the confidence of the 
Government, was unanimously agreed to ; and that, 
as soon' as our financial position was ascertained 
beyond a doubt, we felt that it* was our duty to 
lay those facts unreservedly before the public, and 
ask for its generous support in the measures which 
-we deemed it indispensable to propose. 

‘ ^ rejoice therefore that, casting aside the adherence 
tcFg^eneral routine, we adopted this course. I am not 
at all insensible to its disadvantage and its manifold 
inconvenience; it is certainly not a line of action’ I 

shouM ev6r desire to repeat, and I am stronjgly of 

VOL. II. • • c 
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opinion that, except under the most extraordinary 
circumstances, it would be quite unjustifiable. 

‘ But when we look to the situation of affairs — flvhcjh 
we look at the great deficit into which we were for a 
fourth year about to be plunged-jrwhen we knew that 
means were in our power to avoid the evil, — I think 
the public will agree with me in saying that routtne 
and ordinary rules of, administration jvefire not consi- 
derations which ought to have guided or controlled 
the Government 

‘ There is no doubt that a great deal of the evil that 
has existed for some years has been owing, not so 
much to the fault of the administration, a^ to the^clr- 
cumstance that the Government have net^r been in 

J 

possession of the great financial facts of the\year ^t a 
sufficiently early period, tp make real use of them for 
the purposes of administration. I am (Juife aware 
that there are great difficulties- 'in this - TiKitter. 
'When people compare our system with that of a small, 
rich, and compact country like England, they entirely 
forget the enormous size of this Empire — the great 
distances which exist — the variety and complicated 
nature of our accounts — the amount of adjustment 
which is necessarily carried on between various trea- 
suries and various accounting bodies. They also forget 
that the system which has been in existence in Eng- 
land for a very long period has only been reijently 
introduced into India, within, I may say, .hal^ the 
time of what may be called the present generation. 
Therefore, when men blame us for inaccuracy 
forecast, they should at the same timp* rentember 
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the peculiar circumstances of such an Empire as 
India. 

■ .‘There js no doubt, however, that the cause of our 
present position is owing in part to the inaccuracy of 
forecast .which has. for sqme years existed ; but I 
believe that, by care and firmness in administration, a 
great portion of the inconveniences which are occa- 
sioned^ from* a ^aiTt of early knowledge of the actual 
current and financial position of the Empire can be 
obviated. The evil is one of great magnitude, and is 
strongly proved by the discrepancy which has taken* 
place within the last four years between the Budget 
estimate and the actual revenue and expenditure. 

‘^ow the figures I am about to lay before you are 
very suggestive, and show how necessary it is that the 
Government should use every effort in its power to 
improve g.nd to prevent the recurrence of the state of 
things which they disclose. I am far from saying 
Jhat a recurrence ban be altogether prevented during 
the present year or the next, or that, at any time, pre- 
cise positive accuracy* can be arrived at. But I am 
certainly convinced that, as the true merits — the pub- 
licity, safety, and many advantages — of the Budget 
‘system become more closely brought home to the 
min4^ of the vast army of officials who serve the 
Gotrernment of India with so much ability and devo- 
tion„these evils will gradually disappear. 

' “^Jow, I find that in 1866-67 we budgeted for a 
deficit *of 3^72,800, the real deficit turning out to be 
hiillions and a half.^ 

- - ^ In quoting verbaHUt from this speech, I retain the figures as given 
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. ‘I find that in 1867-68 a surplus of 

was budgeted for, the result being a deficit of one 

million." • 

‘ In 1868-69, I ^ surplus of upwards of 

two millions was budgeted 'for,«bilf a deficit" of two 
millions occurred. In 1869-70, a surplus of ;^52,650 
was budgeted for, but a deficit^ of nearly two millions 
is expected. 1 attach*' no blame tb any one for this. 

I am fully aware that explanations, more or less satis- 
factory, may be offered ; and that, during the periods I 
* have mentioned, the fiscal policy of the country, was 
more than once changed during the financial year. 
But, nevertheless, the facts I have mentioned Tare 
incontestable, and betoken, to my mind, a positioi^ of 
danger which ought to terminate. It is a state of 
things, at all events, which is sufficient to justify us 
in using every effort to obtain, at the earliest; possible 
moment, the actual current facts with regard to pur . 
revenue and expenditure. Revenue must always fluc- 
tuate to a certain extent. Expenditure may occasion- , 
ally ei^eed the amount budgeted for, though it is move 
under control. But it is clear that no administration 
can be conducted with safety and with success, unless . 
events connected either with revenue or expenditure 
are known to the controlling power almost at the time 
of their occurrence. , . 

‘ I believe, therefore, that by invokings the assist- 
ance of every department of tlje Government * in 
preventing delay in forwarding useful infoim’ation — 

throughout at the nominal exchange of 2s. per rupee*. JFor thgir eKict 
value canverted into sterling, see a>t/e, p. 8. * , 
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in trying as far as possible to avoid the leaving of 
any unequal or unusual disbursement to the end of 
thfe year-*- in endeavouring as far as possible to 
sprqad the expenditure over those months of the year 
in whith* it genelaHy^ occurs, — I think that by these 
means, and also by great efforts on the part of the 
Government of India, in condensing, analyzing, and 
bringing to* iwe the informarion at* their disposal, 
much of what has already occurred may for the future 
be .avoided. 

‘,I hope it will not now be supposed, from the* 
remarks I have made, that it is my belief that inac- 
curate information has been supplied to the Govern- 
ment. On the contrary,. I believe the information 
which has been placed at the disposal of the Govern- 
ment is thoroughly accurate and completely trust- 
worthy. • But what I object to is, that that information 
is .often giveji too late, and the details are not 
«,vailable in sufficient time to make them thoroughly 
useful for administr^ive purposes. I believe that, 
Considering; the great power of this Government, and 
looking also to the rare advantages which it possesses 
^in having in its service so many able and experienced 
officers, there can be- really no substantial difficulty 
in obtaining at an earlier moment the vast amount 
of information \^ich is every year so carefully 
collected, and which has generally been found to be 
so thoroughly trustworthy. 

* I wisfi to say that we have emBo^ied these 
opinions in a despatch to the Secretary of State, and 
I have little, ddubt that, in the efforts which we* 
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intend to make in this direction, we shall receive 
the hearty approval and support of Her Majesty’s 
Government ' ' 

‘ I have merely now . to add, on the part of., the 
Government of India, how deeply* we feel fhe general 
support which has been given, both by Local Govern- 
ments and also by the public generally, to our pr8- 
posals as a whole. ' ‘ , 

‘ When the financial position was at first disclosed, 

I received from many quarters the most hearty assar- 
'ance of active assistance. From Madras, whose 
Government was the first to come forward without 
invitation or suggestion on our part, we Received by 
telegraph an offer saying that, if necessary, it was 
ready to add a considerable amoun^to the salt tax 
in that Presidency. 

‘ The proposal was immediately acquiesced in by 
« Bombay, and I may say that, though there may .be 
some differences of opinion as to the details of the 
reductions we propose, we have never received any 
expres^on of doubt as to the necessity of , the case, of 
as to the duty of the Local Governments to assist 
to the utmost of their ability the Government of India ^ 
in the difficult and arduous task which we have 
undertaken. 

* We all know there must always be a considarabl& 
difference of opinion among men who are engaged 
in the conduct of great affairs, especially if they 
happen to be Englishmen. Yet I believe theVe has 
never been known an instance in Iftdian history, ojf'affy 
* great crisis in which the Local GoVer;iments failed 
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in their duty and refused their support to the Supreme 
Government. I can only say, as has happened 
before, so it has now, that the Government of India 
is most anxious to defer in all matters under discus- 
sion to «those opiftioi^s ; but at the same time we must 
express our firm determination to arrive, at all 
hazards, and in the shortest time, at the great financial 
result jt whfcl^we^im. 

* ‘We are engaged in* great interests, and dealing 
with enormous sums — we are engaged in an attempt 
whjch may be summed up in two or three words.* 
We have to change the fiscal condition of this country 
in %uch a way as to give, at the earliest possible 
moment, a financial advantage of upwards of three 
millions of monw. 

‘ I am now peaking not only the opinion of the 
Governnjent of India, but also that of the Secretary 
of State, when *I say that it is decided that — looking 
.to the many fluct&ating items in the resources of the 
country, to the risks to which we are liable, and the 
magnitude ^of the interests involved — unless such a 
result is obtained, it cannot be said that * Indian 
Finance stands upon a sound and substantial basis. 

‘ Although the effect of this great reduction of ex- 
penditure may be, in a few cases, somewhat to injure 
jndivjdual interests, or, what is far more important, 
tp postpqpe for a short period works of usefulness 
in which we are all deeply interested ; yet, by making 
these’sadrifices now, we shall lay up for ourselves a 
great store of safety and welfare for hereafter. For 
junless such a course is taken, we cannot hope to^ 
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carry on with success, and finish within reasonable 
time, those great works of improvement which are 
so necessary to the lif^, the comfort, the health, and 
safety of the people, and to the speedy completion 
of which the honour and the credit ‘of this .Govern- 

• r 

ment are pledged.’ 

I have mentioned the immediate measures by whidi 
Lord Mayo endeavoured to stay tj^.e' impending 
deficit. But he felt that such measures strained 
the whole mechanism of the Government; that, .to 
stop public works on a sudden involved waste,, of 
material, while the increase of taxation during the 
current year disclosed in a most undesirable manfier 
the shortcomings of our ‘system, and might prove a 
cause of perilous discontent among the Indian people. 
‘We have played our last card,’ lH once said in- 
conversation, ‘ and we have nothing left in oyr hands 
^to fall back upon, except to devise measures which 
will prevent the recurrence of a similar crisis here- 
after.’ He accordingly resolved to find a permanent 
remedy, by removing the causes of the financial 
misfortunes in past years. 

His reforms dividie themselves into three branches. 
First, improvements in the mechanism of the Finan-; 
cial Department of the Supreme Government itself. 
Lord Mayo thought that it wduld be vaip to. 
ask the Local Governments to set their Jbouses iij 
order, if they could point to confusion or want df 
prevision in his own. Second, the mcfre 'rigid 
enforcement on the Local Governments of economy 
4n framing their estimates, and of accuracy in ke4>ih^ 
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within them. While thus increasing their fiscal re- 
sponsibility, Lord Mayo also extended their financial 
powers. Third, a systematic apd permanent readjust- 
ment of the revenues and the expenditure. 

Lord Mayo folmdL that the Financial Department 
of the Supreme Government was susceptible of 
improvement in several respects. As long as the 
Company gfiv^rned the country, and •‘for some time 
afterwards, the public accounts retained many marks 
of ^heir commercial origin, and were kept with the 
elajporate detail appropriate to the affairs of a’ 
mercantile*firm. Officers experienced in this system 
believe that in theory it was more thorough and 
exact than the one substituted for it during the first 
years of the Queen’s rule. There can be no doubt 
that it aimed at an accuracy of classification not now 
attempted. But whatever its theoretical merits, it 
proved in practice too cumbrous for the public 
accounts pf the 'Empire which the Company had 
insensibly won. It* very merits for a mercantile 
Concern became sources of most serious defects when 
applied on a vast scale ; and it was precisely Ibecause 
it attempted so much that it was unable to accom- 
plish the absolutely necessary work within a reasonable 
period. It failed in the first essential of a system of 
.public accounts. * It failed in punctuality ; and the 
hopes of, attaining to an impracticable perfection 
ended in important parts of. the acqounts never 
being* colnpleted in time. > 

.. One of the early measures of Her Majesty’s 
;,^wmment^ in ‘India was the reorganization of thef 
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Public Accounts on a more convenient and com- 
pendious system. Persons unaccustomed to deal 
with such accounts are apt not unnaturally to tHink 
that they should follow the procedure which answers 
so well in commercial concerns, and* be constructed 

f f 

on the model of capital account, quick and dead stock 
accounts, and the like. Indeed, several very ablte 
members of theCommittee of the Housp df Coipmons 
on East Indian Finance, which sat in 1870-72, dis- 
closed a jealousy and disapproval of any departure 
from mercantile usage. Experience, however, proyes 
that details which are appropriate and even* necessary 
in a merchant’s books, become positively mischievous 
in the more complicated finances of a State. Sim- 
plicity and promptitude are the first requisites of 
public accounts. These essentials siiould never be 
sacrificed in the pursuit of elaborate classification or 
.fine distinctions — a pursuit which almos.t always ends 
in confusion and delay ; which often 'gives rjse to con- . 
troversy ; and sometimes affords scope for manipula- 
tions that should be rigorously exclude^. If, for 
example, a distinction be made between capital and 
revenue, there will cbnstandy be room for doubt as to 
whether a particular item should be placed in the one 
category or in the other ; and a Financial Minister may 
consult his own convenience in thfe adjustment; or, 
what is nearly as bad, he may be suspected, of doing 
so. Public confidence in dfficial accounts is sensitive, 
easily forfeited, and with difficulty regained. ' The 
. structure of such accounts should, as far as practicable^ 
be intelligible to all, affording as snlall.a chance as. 
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possible for hesitation on the part of the compiler, or 
for criticism on the part of the public. Again, a main 
us€ *of the accounts of a State is t(^ facilitate the 
adjustment of the current expenditure and revenue, 
and they* will no'c subserve this purpose unless they 
can be expeditiously completed. Accounts four years 
oIU may be interesting historically or otherwise ; but 
they will be-^of Scanty use to the ^statesman who 
desires to ensure solvency during the current year, or 
to frame the estimates of the coming one. 

For these and similar reasons Her Majesty’s Indian* 
Governmeht, shortly after the transfer of the country 
to *the Crown, found it necessary to reorganize the 
structure of the public accounts. The finance and 
revenue accounts of India are now kept in the simplest 
possible form. The revenues as they accrue, and the 
disburseijxents as they take place, are recorded under 
a few uniform, lieadings, whatever the year to which 
they relate. Transfer entries and adjustments between 
different branches are admitted only if of grave im- 
portance apd after fcffl discussion. The distinction 
between capital and revenue is unknown ; or is recog- 
nised only in the separate heading of ‘ extraordinary ’ 
expenditure, namely, that on reproductive Public 
Wo*ks. The finance and revenue accounts purport 
only lo be roughly classified cash accounts. They do 
uot’pretepd to show either the net cost of any indi- 
vidual service, still less of any branch of a service ; 
or the exact net produce of any item of revenue. 
When such details are wanted (and as a matter of 
fact they oflien ‘become of prime importance, they* 
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must be compiled as separate statements from the 
finance and revenue accounts — the simplicity of which 
is not to be tampered with for any purpose^ whatever. 
Any desired degree of precision may be attained in 
such separate statements ; but the^findnce and revenue 
accounts are designed only to furnish with prompti- 
tude, and in rough but sufficieijt detail, the facts and 
figures required'^for showing the fihancjal out-tyrn of 
each year, and for regulating^ the ways and means 
in the next. All sums borrowed are recorded irv a 
separate account, and are not mixed up with the 
revenue and expenditure. 

Under this simple system the Indian accounts of 
the year (including the distant home charges) are 
completed about eight months after its close. A 
document is prepared towards the close of each 
financial year, which, as already explained, s^pts forth 
^(i) the completed accounts of the foregoing year; (2) 
a revised statement styled ‘ the Regular Estimates ’ 
of the revenue and expenditure of the current year 
then approaching its end; and (3) a forecast or 
‘ Budget Estimate ’ of the receipts and disbursements 
of the year about to begin. From the commence- 
ment of this system under the Right Hon. James 
Wilson in i860, to the year of Lord Mayo’s death, 
1872, these statements were annually delivered before, 
the Legislative Council by the Finance Miiiister, and 
there discussed in the presence of the public and of 
the representatives of the press. If prepared' with 
accuracy, they place the Government and the country 
in possession of full and recent inforihat\,on re^rdfng 
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the state of the finances at the close of each official 
year. 

•Cord Mayo accordingly set himself ^to find out the 
causes which, notwithstanding the excellence of this 
systenii had led • to^ a series of fiscal surprises. A 
series of able State -papers and letters record the 
rtjsult of his inquiries. ^ He found that such surprises 
were due ih -the first place tp unpunctuality in the 
submission of the yearly estimates by the Local 
Governments and Departments, so that the Supreme 
Government had not sufficient time to examine and 
collate them* before the season for delivering the 
firikncial statement arrived. He discovered, in the 
second place, defects in the Financial Department 
itself as regards intelligent observation of the pro- 
gress of the finances during the year. The system 
of preparing the Local and Departmental Estimates 
was found to require no amendment ; the financial 
returns were sufficient for their purposes ; but of the 
returns and estimates thus furnished, an adequate use 
had not up to that tune been made. The truth is, 
that the proper utilizing of such statistics demands 
much experience and special training. The Financial 
Department, during the period of reorganization from 
whiph it was just emerging, had not found it possible 
,to oyertake everything. While, therefore, the Local 
Governments and various Departments of the public 
*i?rice throughout India were complaining of the 
number ^and complexity pf the statistical returns 
required from them, the last act in the process which 
would have rendered these returns fruitful of results? 
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■was left unperformed. Too much care and trouble 
can hardly be taken to record the facts of the admini- 
stration in each Department. Without a Jcnowledge 
of these facts the Central Government must ■work in 

n 

the dark. But it works equally iti the. dark if it 
allows these facts to accuniulate in undigested 
masses, unchecked, untested, and not compared wMi 
the corresponding facts, of other times and bther places. 

Without such final collation, the gathering of 
statistics is indeed a thankless task. I merely repeat 
•the statement of the Member of the Government l;>.est 
qualified to speak on the subject, when ! say that,- up 
to Lord Mayo’s time, no sufficient provision exited 
for the intelligent use of the statistical materials which 
daily poured in. It did not seem to be understood 
that the toil expended by scattered Departments upon 
the compilation of returns can bear no frpit unless 
they are intelligently studied by the central bureau 
for which they are compiled. Statistics as they, 
existed in India before Lord Mayo’s rule, and not- 
withstanding his efforts, as they exist in some Depart- 
ments to the present day, are sorrowful memorials of 
faithful subordinate- labour, rendered unavailing by 
the indifference and neglect of higher officials. My' 
own function may perhaps lead me to take too strong 
a view in this matter. I therefore conclude my re-^ 
marks on the subject with a sentence written by Lorti' 
Mayo’s Financial Secretary, a sentence which stfll 
applies at this day (January 1875): — ‘ Few “reforms 
would be more widely beneficial to the civil administra; 
4ion of India than the introduction of a scientific systehi 
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bf registering, the various statistics now collected, in 
such a way that their meaning might be presently 
understood by all concerned, and that they should 
remain in readiness for immediate use in the future.’ 

Meanvrhile, what. Lord Mayo could do, he effected. 
In the Financial Department he found that a beginning 
bad been made, in the shape of a volume published 
during the* v^ry .month in which he assumed the 
Government. The financial collapse in 1869, forming 
as^it did one of a series of similar catastrophes, now 
gave a new impetus to such work. The preparation^ 
of classified statistics was undertaken on a systematic 
basis and with an extended scope. Having thus put 
his own house in order, Lord Mayo took measures to 
ensure punctuality in the submission of the Estimates 
by the Local Governments and Departments. He 
also organized, or to speak more correctly, remodelled 
a system by -fli^hich the Supreme Government now 
^obtains full information bearing upon the progress of 
the finances, month by month. Mr. Chapman, who 
as head of the Department is the officer most com- 
petent to speak, thus writes of the results ‘ It is 
not too much to say that it has become impossible for 
the Government to remain long ignorant of any im- 
portant fact affecting the finances. Expectation may 
be disappointed, misfortune or mistakes may occur; 
but,tW Government will at least be promptly informed 
of Jhe event, and it is difficult to exaggerate the in^- 
portaBcb'of promptitude in this respect’ 

^ The financial ‘surprises’ had not, however, pro- 
ceeded from tardy materials alone. Lord Mayc> 
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having first secured completeness and punctuality in 
this respect, proceeded to attack the last stronghold 
of fiscal miscalculation, by arranging for .more lime 
and greater deliberation being bestowed in the Financial 
Department on the preparation o^the Estimates. ’His 
reforms in this matter are of*a technical character, 
not susceptible of being made interesting to the 
unofficial reader. It ,must suffice to ^ay that a full 
statement is now recorded of the grounds upon which 
each figure in the Estimates has been proposed by the 
•■officers of the Financial Department, and that these 
reasons are carefully considered by the <■ Governor- 
General in Council before any figure is finally allowed 
a place in the Budget The Estimates thus arrived 
at are compiled primarily from facts supplied from 
about 300 treasuries scattered over a Continent, 13 
Departments of the Supreme Government and ii 
separate Governments or Administritions ; each one 
of whom must exercise a certaiiT degree of inde; 
pendent judgment in making the initial calculation. 
But the Financial Department now finds itself able, 
by a series of stringent and exhaustive tests, to de- 
tect errors in the judgment thus exercised, and when 
a mistake arises, to promptly trace it to its source.' 
‘The vicissitudes of climate,' writes Mr. Chapman, 
‘the fluctuations of trade, and the disturbance ofj)eace 
in any part of the great Indian Empire, or evgi of 
jphina, may adversely affect the most cautiojiialy 
founded expectations. But what care can ^ effect is 
now done, and if failure should occur, the blame' w|}l 
• not rest on the system.’ 
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■ Before passing to Lord Mayo’s' measures for 
securing economy in the Local Governments, and fbr 
plapihg the revenues of India in permanent equilibrium 
with thp demands on them, it may be well to briefly 
reca^itqjate the •imt|^ediate results of his financial 
measures id 1869-70.* Instead of the impending 
deficit of 1, 650, 000, the year 1869-70 closed with a 
small surplus of ;^io8,779. Tljis surplus would not, 
however, have been obtained but for certain windfalls, 
such as the recovery of the value of supplies to 
the Abyssinian Expedition, and the adjustment of 
several other ^arge outstanding accounts. Notwith- 
standing the vigorous measures adopted in Sep- 
tember 1869, the cutting down of expenditure, the 
stoppage of certain Public Works, the doubling of the 
income tax, and the increase of the salt duty during the 
current yem:, it is only right to state that Lord Mayo’s 
.efforts would not have obtained a complete success. 
There would still have been a small deficit, although 
a comparatively small one, but for the said windfjdls ; 
and the September measures, so far as they failed at 
all, failed on the side of defect rather than of excess. 
"The truth is, that the finances weiie even in a worse 
State than Lord Mayo’s first investigations disclosed ; 
and his measures, instead of being too stringent (as 
some hjive supposed), erred on the side of leniency. 
‘'Thc^f after all these efforts,’ writes the gentleman 
who was then and is still Financial Secretary to the 
Government of India, ‘ there was not a deficit, was 
dhe only to the unexpected adjustment in the accounts 
of the'yeat, of some important outstanding items. 

VOL. K, • 
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The deficit that would have accrued in 1869-70, had 
i!6 counteracting measures been taken, was not, 
therefore, over-estimated in fact, that deficit Vould 
have exceeded the ;^i,650,ooo disclosed, by the 
September inquiries. The actpal.result W3,s- a ^mall 
surplus of ;^‘io8,779. * 

From that time until the failure of the winter crop 
in Tirhut, th&year a(ter Lord Mayo’s^ death, series 
of steady surpluses replaced’the chronic deficits of the 
preceding years. The following figures have been 
kindly drawn up for me by the Financial Secretary ; 
they represent the revenue and expeAiditure on the 
ordinary accounts, and exclusive of Public Works 
extraordinary : — 


Years of Deficit. 

Year of Equilibrium. 

Years of Surplus. 

1866- 7, .£ 2 ,^ 07,700 

1867- 8, . 923,720 

1868- 9, . 2,542,861 

1869-70, .£ip8,779 
(Surplus.*) 

^870-1, .£1,359,410 
1871-2, . 2,863,836 
■1872-3, . 1,616,888 

£5,774,281 

f 

Total deficit of three 
years reduced to 
Sterling. " 

, £5,840,134 

Total surplus for three 
years reduced to 
Sterling. 


The last three years embrace Lord Mayo’s entire 
rule (after he had set the finances in order duriqg his 
first months of office), together with the year which 
*was just about to commence, and for which* the finan- 
cial arrangements had been carefully considered,, at 
. the time of his death. 
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■ The second great branch of Lord Mayo’s financial 
reforms consisted in his more rigid enforcement bf 
economy upon the Local Governments. A fertile 
source ^f financial difficulty has always existed in the 
division. of the Briti.sh administration of India into a 
number of 'governmertts, separated from, although 
si\j3ordinate to, the Governor - General in Council. 
Before Lord»Mayo’e Viceroyalty, the separate govern- 
ments, while so far independent entities as to be 
responsible for the civil administration and improve- 
ment of their several Provinces at the cost of the ■ 
imperial revemies, had, in regard to their revenues, 
no independent financial powers. Towards the end 
of every year, each Local Government presented to 
the Governor-General in Council its estimates of 
expenditure during the coming twelve months. The 
Governor-General in Council, after comparing these 
, collected estimates with the expected revenue from 
all India, granted •to each Local Government such 
sums as could be spared for its local services. A 
subordinate Government could not, without the special 
permission of the Viceroy in Council, spend upon one 
' of its services any part of the funds which it might 
have saved from grants appropriated to another ser- 
vice. It could not in any way infringe upon the 
estimates after they were passed, either by incurring 
new .expenditure or by readjusting old expenditure, 
save, under rigid restrictions, usually involving refer- 
ence to the Supreme Government Any portion of 
apy grant, not wholly expended during the year upon 
the sj>ecific*service to which it had been appropriated. 
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lapsed at the close of the year to the Imperial Trea- 
sury. In short, the whole Imperial Revenues of India 
were portioned out by hard and fast lines into k mul- 
titude of separate grants, and no subsequent transfer 
from one grant to another w^s .permitted- (except 
under very special circumstahces) during the current 
year. This system had been found, during a con- 
siderable period before Lord Mayo’s ^accession, to 
work badly. The hard and* fast restrictions placed 'on 
the Local Governments led to frequent breaches of the 
rules by them, and involved some of them in a state 
of chronic controversy with the Governor-General in 
Council. 

The system also acted in a manner most unfavour- 
able to economy. The Local Governments were under 
no compulsion to adjust their expenditure to any 
limited scale of income, and several of thgm fell into 
the habit of framing their demands hpon the Imperial 
Treasury, with an eye rather to \that they would like 
to spend than what was absolutely required. ‘ Prac- 
tically,’ writes one who had the official control of the 
•system, ‘ the more a Government asked, the more it 
got; the relative ‘requirements of the Local Govern- 
ments being measured by their relative demands. 
Accordingly they asked freely and increasingly. 
Again, knowing that any money saved at the end of 
the year was lost to the provincial administration, a 
Local Government was little anxious to save.’ 'J'lfese 
words, while representing the facts, do not*deeessarily 
involve a reproach. In India more money canjie 
spent with advantage on every branch of ° the ^mini- 
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stration than the revenues of the country will permit 
Each officer in a Province, from the Governor down 
to the youngest civilian in charge of a Subdivision, is 
struggling to raise his administration to the European 
standard* of^efficiehcy. ^ The problem which every- 
where recurs, is how to place the courts, police, gaols, 
sclfbols, medical charities, and means of communica- 
tion, on* a footing ‘that shall slhtisfy the imported 
English idea of good government, and at the same 
time, not exceed the meagre revenues yielded by 
an Asiatic scale of taxation. In short, how to ad- 
minister as eteciently in India, at a cost of 3s. 4d. per 
head to the jiopulation, as in England at a cost of 
48s. 3d. per head. Under the financial system which 
Lord Mayo found at work, each Local Government 
had an eye only to its own wants as regjards expendi- 
ture, without sharing in the responsibility of fairly 
adjusting those jvante t6 the national income. That 
responsibility rested with the Governor-General in 
Council alone. 

Lord Maya clearly diStemed that, in order to secure 
the co-operation of the Local Governments in the work 
’of financial reform, he must invest those Governments 
with a share of the financial responsibility. More 
•than one of his predecessors had arrived at a similar 
conclusion, and indeed one school of Indian statesmen 
had gone so*far ^ to advocate the almdst complete 
financial independence of the Local Governments. 
This sclioof would surrender to each separate admini- 
strtitiott the .revenue raised within its territories, on 
the si^le condition of a rateable contribution foi* the 
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expenditure common to the Empire, such as the Army 
and the Public Debt Their scheme, howeve^ had 
not been found capable of adoption. Lord Mayo was 
himself opposed to anything like a disintegfatiQn of 
the Empire, .and expressed hijnSelf strongly as to the 
importance of maintaining its unity intact. At the 
same time, he was convinced of the necessity for some 
change, and he proceeded to, practically effect •it The 
reform in his hands took the shape of a carefully 
guarded concession to the Local Governments. After 
an exhaustive preliminary correspondence with ‘each 
separate administration, he issued a resolution on the 
14th December 1870, which may be called the Charter 
of the Ptovincial Governments. By this document, 
which in due time received the approval of the Secre- 
tary of State, a fixed yearly consolidated grant was 
made to each Government, to enable it W defray the 
cost of its principal services, ’exclusive of the Armyi 
but including Public Works. The grants thus made 
are final, being liable to reduction only in case of 
severe financial distress. They belong ^absolutely to 
the respective Local Governments. No savings from 
any one of them revert to the Imperial Treasury. 
Their distribution is left to the free discretion of the 
Local- Governments, without any interference on the - 
part of the Governor-General in Council, in fact, 
the only conditions imposed are those necessary* to 
restrict the powers of the Local Govemni^ts within 
the limits assigned by Parliament and Her Majesty’s 
Secretary of State to the powers of the S^preihe 
Government o( India itself; and to prevent a Local 
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Government from embarrassing its . neighbours'* by 
capricious or injudicious innovations.* 

' The constitution of the 14th December 1870 still 
remains'the Charter of the Local Governments. No 
fresh pMncij)les lfave,beea introduced, and the only 
modification it has undergone has been the transfer of 
crftain additional servipes to the Provincial Govern- 
ment, >¥ith bc^resjJbnding additions ter their grants. 
The constitution as framed by Lord Mayo has 
developed, but otherwise has remained unchanged. 

Xhe magnitude and exact bearing of this reform 

^ ‘ The financial control which is thus entrusted to the Local Govern- 
ments is to be exercised subject to the following conditions : — 

‘ 1. Without the previous sanction of the Government of India, — 

^(i.) No appointment is to be created with a salary ^f more than 
Rs. 250 a month, and no addition is to be made to the pay and allow- 
ances of any officer if they exceed, or would after the addition exceed, 
Rs. 250 a month. 

^ (2.) No ckss or grade of officers is to be created or abolished, and 
.’the pay of no class or grade of.officers is to be raised. 

‘(3.) No addition *is tojbe made to the pay or allowances of any indi- 
vidual, or class .of officers, that would lead to increase in the emoluments 
of any public servants doing duty in the same Province, whose pay and 
al]owances are charged to th^ Imperial revenues. The Government of 
India reserves te itself the right to forbid alterations in rates ^f pay or 
allowances which, in its opinion, would produce inconvenience in other 
provinces. 

‘ (4.) No moneys are to be removed from Ihe public treasuries for 
mvestment. 

‘ (5.) No services now rendered to other Departments at the charge 
of the Departments now made over to the control of the Local Govern- 
ments are to be diminished, and no services now rendered to these 
Departfhents at the charge of other Departments are to be increased. 

,‘II.*The R^les of the Supreme <Jovernment in respect to leave of 
ab$^ce, and absentee deputation, and superannuation allowances, are 
to be ob^er\fiejl. 

‘ 111 . Returns, accounts, and estimates, are to be submitted to the 
l^preme Governipent in such forms, and at such times, as may be pre- 
scribed.’— Re^lution of the Governor-General in Council, No. 3334, 
dated I 4 th December fSyo, par. 21. 
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may be illustrated thus : — The ordinary civil expendi- 
ture of British India in 1872-3, for example, was 
31^ millions of pounds, reduced to sterling. Of 
this sum about iii millions went as interest on debt, 
allowances secured by treaty ajid "pensions, "lea^ring 
i8| millions as the cost of the Civil Admitystration, 
including Public Works. Of these i8| millions mof § 
than 4I milliohs were assigned to ‘the to'cal Govern- 
ments in solidarity under Lord Mayo’s resolution oY 
the 14th December 1870.^ If it be borne in mind 
‘that the remaining 14 millions include the whole cost 
of collecting the revenues, besides nearly’ if millions 
expended in the purchase of crude opiugi, it will be 
perceived how largely and how fundamentally Lord 
Mayo’s concessions to the Local Governments affected 
the civil administration of the Empire. 

Lord Mayo, in fact, divided the administeation into 
, two great sets of services. One set hq, thought could 
be most cheaply conducted by the Central Govern^ 

* The grants as at first fixed in 1870 were as follows ; — 


Oudh, 

• 

. ;£2o6,9%8 

Central Provinces, 


. 261,263 

Burmah, . ^ 

• 

275,332 

Bengal, 

• 

• 1,168,592 

North-Western Provinces, 

• 640,792 

Panjdb, . 


• 516,221 

Madras, • 

• 

. ' 739.488 

Bombay, . 

■ 

. • 880,075 

\ 


4,688,71% 


In this Note and elsewhere, in quoting figures from the Resol^ition 
of the 14th December 1870, I give them, as in that docivneiU, at the 
rate of 2s. to the rupee, without making the reduction to its present 
sterling value of is. lod. Certain additions have since been made; and 
^ the aggregate of the Provincial Services Grant ip 1872-73 exceeded 4J 
million pounds, reduced to sterling. • 
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ment; for the economical management of the other 
he rendered the Local Governments directly respon- 
sible* The services thus made over to them included 
the protection of person and property, the education 
of the people, thb record- of all changes or transfers 
onriected with landed property, sanitation. Local 
Pablic Works, and a va^t number of minor branches of 
governijient* ^For •official purposes thty are grouped 
& follows : — 

Jails. 

Registration. 

Police. 

Education. 

Medical Services (except ‘ Medical Establish- 
ments’). 

Printing (an enormous item in India). 

Roads. • 

Civil Bhildings and various Public Works. 

Miscellaneous Public Improvements, and ser- 
vices of many sorts. 

• ^ . 

Each Local Government now publishes its yearly 

estimates in its own Gazette; ‘ together with a financial 
exposition which should,’ to quote the Resolution of 
the J4th December 1870, ‘where possible, be made 
heforf the Local ’Legislative Councils, analogous to 
that* arinujilly made in the Legislative Council of 
the» Governor- General.’ It has become almost 

difficult fo realize the preceding state of things. 
Under the then existing system, says another para- 
graph of the.Rdsolution, ‘these Government^ have* 
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little liberty and but few motives for economy in 
their expenditure. The Local Governments are 
deeply interested in the welfare of the people con’fided 
to their care; and, not knowing the requirements 
of other parts of the country, qr of the Empire as 
a whole, they are liable, in their anxiety for admini- 
strative progress, to allow toq little weight to fis(ftil 
considerations.* On the other hand, ^ the Sjjpreme 
Government, as responsible for the general financial 
safety, is obliged to reject many demands in them- 
•selves deserving of all encouragement, and is jiot 
always able to distribute satisfactorily'thfe resources 
actually available. Thus it happens that the Supreme 
and Local Governments regard from different points 
of view measures involving expenditure; and the 
division of responsibility being ill -defined, there 
occur conflicts of opinion injurious to tlje public 

service. In order to avoid .these* conflicts, it is * 

• * 

expedient that, as far as possible, *the obligation tQ 
find the funds necessary for administrative improve- 
ments should rest upon the authority .whose im- 
mediate duty it is to devise such measures.’ 

The Viceroy deeply realized the responsibility of 
the act which he was taking, and bestowed upon* 
its elaboration unwearied person^ care ‘ .The 
Resolution of the 14th December 1870,' his secretary, 
writes to me, ‘.was essentially his own worlg through- ■ 
out, and the last seven paragraphs were written-' 
with his own hand.’ These paragraphs run thus : — 

‘ The Governor-General in Council is fully aw»» 
4 hat this Resolution will effect a wi 4 e change ,in 
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Indian administration. It has been adopted after 
long^ and careful consideration, in the hope that it 
will be received by the Governments in the spirit 
in which it is promulgated. The Governor-General 
in Couhcil^beliel^s ihat it will produce greater care 
and economy, that it will import an element of 
certainty in the fiscjd system which has hitherto 
been absent, ^and that it will lead to 'more harmony 
In action and feeling between the Supreme and 
Provincial Governments than has hitherto prevailed. 

4 But beyond all this there is a greater and wider* 
object in view. Local interest, supervision, and care 
are necessary to success in the management of 
funds devoted to Education, .Sanitation, Medical 
Charity, and Local Public Works. The operation 
of this Resolution in its full meaning and integrity 
will afford opportunities for the development of 
self-governmejit, for • strengthening municipal insti-^ 
•tutions, and for the association of Natives and 
Europeans to a greater extent than heretofore in 
the administration oT affairs. 

‘ The Governor-General in Council is aware of 
^ the difficulties attending the pfactical adoption of 
these principles. But they are not insurmountable. 
Disappointments and partial failures may occur ; but 
• the .object in view being the instruction of many 
.pedples and races in a good system of administra- 
■ Htion, His Excellency in Council is fully convinced 
that the Local Governments and all their subordi- 
will enlist the active assistance, or, at all 
events, the . sympathy of many classes wljo have 
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hitherto taken little or no part in the work of social 
and material advancement. 

‘ The additional powers of financial control which 
will now be assumed by the Governments mTist^be 
accompanied by a corresponding,incfease of jfdmini- 
strative responsibility. It is* the desire of the 
Governor-General in Council to confine the intei^ 
ference of the? Supreme Governrhent^iA India in 
the administration, of the “ f’rovincial Services” to* 
what is necessary for the discharge of that responsi- 
bility which the Viceroy in •Council owes to the 
Queen and her responsible advisers, *and for the 
purpose of securing adherence to the financial con- 
ditions now prescribed, and to the general policy 
of the Government of India. 

* The procedure of the Departments of “ Registra- 
tion,” “Gaols,” and “Police” is to a large extent 
governed by law. No law exists upop the subject 
of “ Education.” But the policy of the Government • 
has been declared and prescribed in despatches 
from the Secretary of State, the authority, of which,-’ 
and of the Rules sanctioned by the Government of 
India regarding Grsftits-in-Aid and other matters of 
general principle, is not affected by this Resolution. 

‘ Subject to these general conditions, the Govern- 
ments will henceforth enjoy full liBerty in the* ex- • 
penditure of thb funds appropriated to “ Rrovindal , 
Services.” It must, however, be understood that 
in thus divesting himself of control, the Governor- 
General in Council divests himself also to^ a la^ • 
extent of his former responsibility. Tf responsibility 
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for expenditure is retained, control cannot be re- 
nounced. 

/‘*The Governor-General in Council delegates to 
the Local' Governments this large additional share 
of Administrative, pojver without hesitation or distrust, 
believing 'that it will be exercised with wisdom, 
liberality, and prudence.’ 

Mr,^ Chapjnan,* after four years’* experience in 
-working this measure as chief Financial Secretary 
to the Government of India, writes to me as follows: — 

‘ The reform thus intilbduced has been thoroughly 
successful. • At the outset, some authorities, including 
the chief officers of the Financial. Department itself, 
were doubtful as to whither the measure would lead. 
It is now generally acknowledged that its effects 
have been to promote a good understanding between 
the Supreme and tlie Local Governments ; to increase 
the interest of the. latter Governments in their 
work; to eniarg^ their power to do good, and to 
relieve the Imperial Exchequer from an old class 
of urgent demands."" These results have been ob- 
tained without any sacrifice of the authority and 
dignity of the Government of 'India, and without 
“ any tendency to financial disintegration.’ As already 
stated, Lord Mayo looked upon such a tendency as 
a source of danger to the British Rule in’ the East. 
The word ‘decentralization’ was hateful to him, 
ah<4 he objected to it being uttered either in the 
Council,* '^or even in casual conversation by those 
^^ut him. The permanent merit of his reform 
consists ih the ‘fact that he enlarged the responsi-* 
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bilities of the Local Administration and gave them 
a new incentive to economy, without diminishing the 
authority of the Central Government, or loosfinliig 
the unity of the British Power in India. . . 

Sir John Strachey thus summarizes the.cbara'cter 
of the reform and its results* — ‘ Under *the system 
which Lord Mayo found in force when he became 
Viceroy, the Local Governments', whjph practiczilly 
carry on the ^^ole administration of the country, 
had almost no powers of financial control .over ^the 
'affairs of their respective Prl>vinces, and no finai^cial 
•responsibility. Everything was rigorously centralized 
in the Supreme Government, which took upon itself 
in detail the provision of funds for every branch of 
the public service throughout India. The business 
of supervising in a central office all the details of 
the receipts and expenditure of the Empire had 
become so enormous, that its proper performance 
was impossible. “ I do not think,*’ wrote Sir Henry 
Maine in 1867, “that anybody can have observed 
the recent workings of our system of financial control 
without coming to the conclusion that, if it be not 
on the point of an inevitable collapse, it is at all 
events in great danger of going to pieces unless* 
the strain be lightened somewhere. The rules im- 
posed on the Local Governments* depend for their 
force, like alLlaws, on the efficacy of tbe penalty 
which they threaten in die event of disobedigide. 
The penalty is, in the present case, a repirbof from 
the Government of India. But if any Local Govern;- 
ment has become — ^which any Local Govemihent 
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might become at any day — entirely .callous to the 
rebukes of the Gbvernment of India, through dis- 
covering — which any Local Government may at any 
time digpover-^that these rebukes lead to no ulterior 
conSequ^qces, then the Central Government may find 
itself compblled to cohdone infractions of its rules, 
atbd to allow the share of its revenues which it has 
allotted^to a»p^rticular Province to be exceeded.” 

‘ For many years before Lord* Mayo became 
Viceroy, .the ordinary financial condition of India 
had been one of chronic*' deficit, and one of the main * 
causes of tfeisistate of affairs was the impossibility 
of resisting the constantly increasing demands of the 
Local Governments for the means of providing many 
kinds of improvement in the administration of their 
respective Provinces. Their demands were practically 
unlimited, because there- was almost no limit to their 
legitimate wants.’ The Local Governments had no 
means of knowing The measure by which their annual 
demands upon the Government of India ought to 
be regulated. They"iiad a purse to draw upon of 
unlimited, because of unknown, depth. They saw on 
. every side the necessity for improvements, and their 
constant and justifiable desire was to obtain for their 
own Provinces and people as large a share as they 
could persuade the Government of India to give 
t&em, out of the general revenues of the Empire. 
They found by experience, that the less economy 
they prabtised, and the more importunate their 
i^^mands, the more likely they were to persuade the 
Govftnmerft of India of the urgency of their require- 
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ments. In representing those requirements they felt 
that they did what was right ; and they left to the 
Government of India, which had taken the*' task 
upon itself, the 'responsibility of refusing to provide 
the necessary means. , , c ’ 

‘The Government of India had totally failed to 
check the constant demands fqr increased expenditure. 
There was but one remedy : namely,^© prevent the 
demands being%iade ; and fhis could only be done b^-” 
imposing on the Local Governments a real and an 
effectual responsibility for maintaining equilibriqm in 
their local finances. There could bff nb standard of 
economy until apparent requirements were made abso- 
lutely dependent upon known available means. It vras 
impossible for either the Supreme or Local Govern- 
ments to say what portion of the provincial revenues 
was properly applicable to local wants. Tjje revenues 
of the whole of India went into a common fund, and 

L 

to determine how much of thi^ fund ought fairly 
to be given to one Province and how much to 
another, was impracticable. “ The distribution •■of 
the public income,” Major-General R. Strachey wrote, 
“degenerates into something like a scramble, in* 
which the most violent has the advantage. As locM 
economy leads to no local advantage, the stimulus ^ 
to avoid waste is reduced to a minimum. So as no 

• j ■ • o 

local growth of the income leads to an^ increase of 
the local means of improvement, the ititere;^ir in 
developing the public revenues is also' brought down 
to the lowest level.” . ' » 

‘ The unsatisfactory condition of tfcy^-jfmancia!! rda- 
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tions between the Supreme and the Local Governments 
led to still more serious evils. Constant difterences 
of ^opinion about petty details of expenditure, and 
constant interference of the Government of India 
in njatters of trivial importance, brought with them, 
as a necessary consequence, frequent conflicts with 
tl^ Local Governments regarding questions of pro- 
vincial adnynistratipn of which they were the best 
Judges, hnd of which the Government of India could 
know little. The relations between the Supreme 
and* Local Governments were altogether inhar- • 
monious, and every attempt to make financial control 
more stringent increased the antagonism. 

‘ To Lord Mayo belongs the honour of applying 
the only effectual remedy for these serious evils. 

‘We have now (1873) had nearly three years’ 
practical experience of the new system, and are in a 
position to judgowhat the actual results have been. 

It is idle to discuss the subject any longer on purely 
speculative grounds. The facts are easily available, 
apd nearly all the Jjighest authorities in India have 
given their "opinions in regard to the results 'which 
have been obtained. 

, ‘ The first class of questions regarding the effect 
of the new system on the relations between the 
• Impertal and Local Governments, and in regard to 
economy and efficiency in the administration, is, I 
think, easy* to answer. I confidently assert that, in 
India at •ji^t, no difference of opinion remains on 
the subject Objections have been made to certain 
*" 3 etaUs of arrangements, and imperfections . 

VOL. IL 
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have been pointed out. For my own part, I have 
no jdoubt that many of these objections are well 
founded, and that there are various changes® ^nd 
improvements which it will be essential, sooner or 
later, to make. But in regard to tjhe general success 
of the new system, so far as it has gone, there neither 
has been, nor is, any difference of opinion.’ ^ 

In one respect, however, it has not ^been found 
expedient to allow the intentions of^ Lord*^^ Mayolsi. 
Government to receive their full development In 
its first inception, the policy of enlarging the powers 
of the Local Administrations included ,the ultimate 
expansion of local rates and taxes. The two projects 
are not essentially connected; but as *a matter of 
history, the question of local taxation proceeded part 
passu with the question of provincial assignments. 
Both of these great topics had engaged the attention 
of Indian Statesmen before Lord Mayo’s rule. What 
he did was to find a successful solution for the first 
of them, and to place the second in ■ a train for 
practical settlement. , 

Thb question of Provincial Taxation' was by no 
means a new one.. As far back as 1861, Mr. Laing,^ 
when Financial Member of the Governor-Generalds 
Council, had set forth the policy of easing the central 
Exchequer by Local Rates. He pointed out that, ‘ 
. however aftxious the Supreme Government* 
be to enable the Local Governments to can|^ ©n^ 
works of internal improvement, it simply* 4i^ not- 
possess the requisite funds ; and that the Pro^qial^ 
Governments must either find whqt they* need^.' 
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means of Local Taxation, or the works must be left 
undone. His advice to them would be, he said in 
his, Budget Speech of the 27th April 1861, ‘Take 
what we are able to give you, and for the residue 
take, certain powers of Local Taxation and raise it 
yourselves.”*' He enumerated several sources of re- 
which could ‘ be dealt with far better by Local 
than Imperial Taxation,’ and dwelt especially on the 
.x:apabilit*es of tobacco in that respect ‘The dis- 
cussion on this subject last year,’ he continued, ‘and 
the returns from the various Local Governments, 
prove distinotly^ that there is no scheme of uniform 
and .Imperial Taxation (on tobacco), applicable to 
all India, short of a Government monopoly, to 
which there are grave objections. But many of 
the Provinces could raise a considerable revenue 
without sensible pressure from tobacco, if left to deal 
with it in their own w^, and under a system which 
might vary in ca&e of need, so as to suit the peculiar 
circumstances of each district. Well, we say to them, 
tajce tobacco and mSke what you can of it for^your 
local roads *and canals, instead of the allotment 
which we wished to give you, but could not afford 
fr£>m the Imperial Budget The same principle 
applies to other subjects of taxation. We place no 
•limit upon it except this, that every proposal for 
Ldf^) Taxation shall be subject to sanction by the 
Gawnor-Cieneral in Council, and by the Legislative 
, Cout^l.when a law is required, in order to see 
that: is not inconsistent with 'Imperial Taxation or 
Annual ^inancial.Statement5, 1860-61 tci 1873-74, page '62. 
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with Imperial Policy. We have already received 
from several Local Governments the most satis- 
factory assurances of their ability to raise considerable 
sums by small and comparatively unfelt Iqcal taxes 
for local objects. By this mean§« not only wiH the 
Local Budget obtain the ret^uisite relief, but more 
money will, on the whole, be raised and expended 

on useful local works.’ ^ The fact is, that the financial 

• • 

difficulties which followed 'the Mutiny rendered it- 
clear that adequate provision could not be piade 
for the public service, especially in the important 
Departments of Public Works g,nd* Education, 
without calling on the people to bear fresh burtlens. 

These burdens were distributed into two forms, 
increased Imperial Taxation and additional Local 
Rates. The former was laid on in the shape of an In- 
come Tax and an enhanced Salt-Duty, a more severe 
Excise and augmented Customs. *The Local Rates 
were of many sorts, and before Lord Mayo’s admini- 
stration, had become a recognised source of revenue. 
Each year saw them develope into a more and more 
important element of Indian finance. For as the 
standard of administrative efficiency advanced under 
the Queen’s rule, each Provincial Government became 
clamorous for more courts, more schools, more police- 
men, morei roads, better sanitation, increased safe-' 
guards against famine by canals and works ‘fpr thp 
husbanding of the water supply. Mr. Laing’s sucpesSdr 

^ To Mr. Laing belongs the credit of sketching in tfiis ahd other of 
his official utterances, several of the financial reforms, including the 
enlargement of the financial powers of the Local Go>fernment|, whltu 
Lord Mayo worked out as practical measures ten ^ears later. 
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followed in the difection which he had pointed out 
‘ It is impossible,’ said Sir Charles Trevelyan in his 
Buclget speech of 7th April 1864, ‘that all the wants 
of this g^reat continent, according to the continually 
rising staftdard oTf* tbe^ public requirements, can be 
provided for out of the Imperial Revenue. Local 
a^ncy and local revenues must be incre^ingly drawn 
upon ; and tlie*lmpe*rial expenditure must be gradually 
confined to such objects as are of common interest to 
the whole of India. It is time that the people of this 
country shoufd learn to raise and spend their own 
money in mainlining the roads, improving the sani- 
tary state of* the towns, assisting education, and pro- 
moting every other object of local interest.’ ^ Sir 
Charles concluded by an exhaustive exposition of the 
state of Provincial Taxation at that time, showing 
the Local Funds .estimate for 1864-65 at just under 
two millions steding. 

•His successor, Mr. Massey, insisted on Local Taxa- 
tion as the chief resdhrce in case of a financial crisis. 
‘ There are rniany charges,’ he said in his speech of 
the 24th March 1866, ‘debited to Imperial Revenue, 
which might be transferred to Local Funds. I hold 
in my hand a paper showing that the actual sum 
, received from Local Funds in 1864-65 was ;^2,45 1,000. 
It is impossible to* believe that the capacity of this 
copntfy to oontribute to local objects is measured by 
such. ^ sup as 2^ millions. I do not want to quote 
the precedent of England ; but I may just remark 
-dlat ^nglaqd, besides a revenue of 70,000,000, pays 

‘ Financial Statements, p. 150, lines 37 et se%, (condensed 
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1 7,000,000 by voluntary assessme;nt for local objects. 

I do not say that it is practicable to raise such a, sum 
as that for local purposes in this country. But surely 
the disproportion between these two figures might be 
reduced ; and we might fairly p:pect that,, on a redis- 
tribution of our burdens, we may look to the Local 
Governments to raise by locil taxation a sum which 
will relieve us to a certain extent from'^chargts which 
properly belong to Local Revenue, and unfairly find 
their place in the Imperial accounts.’^ 

The financial difficulties in which Lord Mayo found 
the country involved, led him to consider the possi- 
bility of giving a practical development to principles 
which had thus obtained the assent of each of the 
successive Finance Ministers of India during the 
preceding ten years. ‘ Each Province,’ says his 
Resolution of 14th December 1870, ,‘has special wants 
of its own, and may have means for supplying them 
which could not be appropriated for Imperial purposes. 
A tax adapted to the circumstances of one part of the 
countfy may be distasteful or inapplicable elsewhere ; 
and everywhere rates may be proper for provincial 
or local purposes which could not be taken for the 
Imperial Revenue. These principles are now generally 
recognised, and important steps have been already* 
taken to develope provincial resources. The Govern- 
ment of Bombay has for some years r£iised a con- 
siderable revenue for local purposes. ^Jnip6rtaht 
measures to this intent are under the consideration 
of the Legislative Council of Madras. The GoVerlF^ 
^ Fcnancial Statements, pp..2o8, 209. 
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ment of Bengal is, maturing a scheme iil accordance 
withj;he decision of the Secretary of State, for the 
levy of a rate for local objects in the Lower Provinces 
of Bengal. In all the other Provinces of India, Pro- 
vincial Revenues hhv« long been raised, and measures 
for increasing them are now being devised.’ 

These measures threatened to take a trenchant 
form. At lirst Lord h^ayo contemplated a plan of 
making the enlargement of the financial powers of 
the • Provincial Governments the occasion for trans- 
ferfing a considerable share of the Imperial burdens 
to local rates. • He keenly realized the strain to 
which the retrenchments of 1869-70 had subjected 
the administration, and he not less seriously realized 
the difficulty of retaining the Imperial Taxation at the 
rate which he had found necessary to quench the chronic 
deficit. Barly iq the financial year of 1870-71 he 
made up his mind that he could not continue the 
Ihcome Tax at the high rate of 3^th per cent., and he 
thought that an enlarged policy of Provincial Taxa- 
tion should take its place. At one moment, indeed, it 
seemed that it might be necessary to call upon the 

Provincial Governments to find no less a sum than 

• 

two millions a year in addition to the local rates then 
existing. But happily the worst of his difficulties 
had even then been surmounted, and the gloomy 
jyospects for the future cleared away. At the end of 
the ^^r ,^1870-71) he found that he could reduce the 
Income Tax to one-third, i.e. from 3^th to i^th per 
and yet have to saddle the Local Governments 
with only ;^’330,8oi instead of two ^millions sterling. 
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In fixing the permanent Provincial assignments, he 
therefore deducted from the previous' grants o^ the 
Local Governments an aggregate sum of barely one- 
third of a million. 

From this point of vie'w, thcreiore, Lord' Mayo’s 
scheme of enlarging the financial freedom of the Pro- 
vincial Governments advanced pari passu ■with the 
development of Local Taxation. But as a m'atter of^ 
fact, the ;^330,8 oi which he deducted from the pre- 
vious Imperial grants for Provincial services, did ‘not 
in itself involve fresh Local Taxation. , For, urfder 
the old system, all balances remaining' at the end of 
the year lapsed to the Imperial Exchequer, and (to 
quote from a statement which Mr. Chapman has 
kindly prepared for me) ‘ the sum deducted by Lord 
Mayo did not exceed the usual savings from the grants 
in any one year. • The deduction may therefore, in 
one sense, be considered as nominal only, and Lord 
Mayo’s measure did not actually necessitate the inf- 
position of any new rates at all.’ 

But* whatever the precise degree of® connection 
between the two schemes of Permanent Provincial 

C 

Assignments and Local Taxation, it is the fact that 
substantial additions were at the time in course of 
being made to the local rates in most of the Provinces. 
Lord Mayo’s Government was distinctly in fa-wDur of 
this method of raising revenue. It is scar(?fely needfi,)! 
to add that he was well aware of the necessity lor 
watching the development of the powers thus granted 
to the Provincial Administrations; Indeed, iij, hi§" 
Resolution of tl\p 14th December 1870, Lord Mayo 
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distinctly announced his determination ‘ that the 
demands on the people for provincial purposes’ 
shdufd not be ‘ ind.efinitely or too rapidly increased.’ 
It must* never be forgotten that, shift the weight as 
we may,* th^ burden pf taxation remains a heavy one 
upon the people. Altliough the Provincial Govern- 
nfeuts bring a more minute^ knowledge of local wants 
and of locarcapabilities to the imposition of a cess, they 
as little represent the real wishes of the people as 
does the Central Government The natives of India 
draw as yet but little distinction between Municipal,* 
Provincial, and Imperial Taxation. All are equally 
attributed to the British Government, and all are 
equally disliked. Indeed, some experienced adminis- 
trators believe that a tax becomes the more obnoxious 
in India as the power from which it emanates is 
nearer and more familiar. A heavy contribution 
'levied arbitrarily by ‘Her Majesty the Queen for 
Imperial purposes, and without any reason assigned, 
would probably be"?iccepted as a decree of fate ; while 
The smallest cess raised by the village authorities for 
village improvements might cause acute irritation. 

While, therefore. Lord Mayo, * in giving practical 
effect to a policy which had long been approved of by 
the highest authorities in India, secured the equili- 
brium of the finatices, it should not be forgotten that 
the burdea was merely readjusted, not removed. He 
attempted no feats of financial jugglery, but told 
men . plamly what he was doing. By mobilizing the 
-formerly hard and fast g^rants for provincial services, 
he created amorfg the Local Governments a new and* 
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permanent motive for jponomy. ^By definitely ac- 
cepting the development of provincial rates as a 
means of relief to the Imperial Exchequer, he encfea- 
voured to enlist the best local knowledge in the 
distribution of the inevitable burdens on tlje’people. 

The subject of Local and Municipal Taxation forms, 
perhaps, the greatest financial ‘problem which lies m 
the immediate 'future of Indian goVernment. ‘It may 
be well to state precisely the dimensions which it has 
at present reached. In 1872-3 the whole Local 
'Taxation of India, as distinguished from the Imperial 
Revenues, amounted to 3^ millions sterling. Of this 
sum only one half, or about if millions, were the 
proceeds of rates,^ cesses, or any other form of actual 
taxation, the remainder being obtained from tolls, 
port dues, interest, public property, foundations, and 
miscellaneous items. Ten years pre\yously,*in 1863-4, 
the Local Revenues stood at just under two millions 
sterling; but I cannot ascertain that the accounts 
of the two years are so constructed as to allow 
of the; figures being fairly compared.* Unques- 
tionably, however, there has been since 1863-64 a 
real, although a comparatively small, increase of 
Local Rates in most of the Provinces. By far the 
larger part of this increase took place before Lord 
Mayo’s accession, and was perfectfy independent of 
his system of provincial assignments. Ltioking tq 
the expense of municipal and local administi^tiort in 
other countries, it can scarcely be hoped that the 
provincial rates in India will not still further increase.* 
•Lord Mayo’s system of permanent provincial grants 
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may not have immediately directly involved an 
increase of local taxation ; nevertheless it cuts adrift 
further local improvements from the Imperial 
Revenites, and definitely fixes them upon local rates. 
As the "pfeople le£trn*to appreciate the value of pure 
drinking water, good drainage, w'ell-equipped hospir 
tals, and the various appliances by which a. civilised 
administratlofl makes life more healthy and more 
pleasant, they will have to pay for each new addition 
to the public comfort by Local Taxation. It should 
ne'/er be forgotten that, besides the 75 millions of* 
Imperial Revenue raised in Great Britain and Ireland,* 
the cost of municipal and local administration amounts 
to another 38^ millions, of which 26^ are raised by 
local rates.* It is absurd to suppose that a country 
containing six times the population of Great Britain 
and Irelmid wil,l permanently defray the local and 
municipal cost of civilised administration on 3;^ 
millions, of which only i|- millions consist of actual 
taxation. The wi^ policy will doubtless be for the 
foreign rulers of India to wait upon the popular will 
in such matters, rather than to unduly press forward 

in advance of the wishes and of the standards of the 

» 

people. 

The Financial Secretary to the Government of 
India, in the paper which he has kindly drawn up for 

’ s 

• 

» English Budget for year ending March 31, 1874. Estimated 
Revenue, i5r3»762,ooo ; actual receipts, £ 77 , 335 »^ 57 > Statesman's Year 
i&r 1875, p. 215. 

? I trust for these figures 6^38,691,328 and ;£26,444,i36 respectively) 
to 'tlle States^nafCs Ye{ir Book for 1875, P* 220. They refer to the finan-j 
cial year ending 3^st March 1873. ^ 
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me, thus describes the |esults of the late Viceroy’s 
dealings with the Local Governments : — ‘ Lord Mayo's 
administration will always be remembered for the 
introduction of the system of provincial "finance. 
Others had talked of such a syste;m, indeed, had talked 
of it pretty constantly for the past ten years ; Lord 
Mayo actually inaugurated it, cand inaugurated it m 
opposition to tfie officers of the Firfancial'Depa'/tment. 
Indian statesmen are habitually cautious, and although 
there are authorities of great reputation in favour of 
h free development of provincial independence ^in 
financial matters, that development ic likely to be 
slow. Lord Mayo himself was' [as I have already 
explained^ ‘radically opposed to anything like the 
disintegration of the British power in India, and em- 
phatically disclaimed the epithet of “ decentralization" 
as applied to his policy.' o 

No account of Lord Mayo's finai^cial measures 
would be complete which passed over the I income Tax. 
The suitability of this impost to India has during 
fifteen years formed the subject of a great conflict of 
opinion among Indian statesmen. Lord Mayo found 
it in operation when he received charge of the country, 
and he largely resorted to it as a means of substituting 
surplus for chronic deficit. During his Viceroyalty 
the final battle was fought with regaf-d to its merits as. 
an engine of Indian taxation, and the struggle left^ 
behind a certain bitterness which has not. yet died 

L ‘ 

away. 

One of the chief steps taken by the Right Hgm ; 
7 ames Wilson in i860, with a view to restoring the ’ 
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finances after the Mutiny, was the imposition for the 
first time in India of an ifcome Tax. The perils 
frqnk which the country had just emerged, and the 
vast exj)enditure which the wofic of re-conquest in- 
volyed, had prepared the public for sacrifices even 
more seveit than tHose demanded by Mr. Wilson ; 
ajid an Income Tax at the rate of 4 per cent. (q^d. 
per £) di4 not inimediately excite opposition. But 
no sooner ha& he retrieved the finances than vigorous 
controversies arose regarding the instrumentality by 
which he had attained the desired end. The advo^, 
cates of tha tax argue that without some such impost 
the. wealthier classes of India, the classes who can 
best afford ‘to pay taxation, escape their due share of 
the public burdens. The eastern policy levying 
the revenue almost entirely from the land was always, 
they maintain, faulty in this particular ; and its defects 
, were so patent to>eastern rulers, that they supplemented 
it by arbitrary’exactions from the moneyed and trad- 
ing classes.* These exactions, which formed a natural 
^complement of a^revenue system based chiefly on 
the land *tax, have become impossible under a 
civilised Government, such as England has given to 
Jndia. British India abounds in wealthy bankers, 
merchants, professional men, and capitalists of many 
sorts* who owe their riches to the peace and order 
imposed by the British Government, but who, un- 
less they*also happen to be landholders, contribute 
notliipg »Jike a’ fair proportion to the cost of that 
Government Persons who think in this way do not 
defty the strong ^dislike both of the European and of. 
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the native communities to an Income Tax. But they 
remember Burke’s apothegm, quoted by Mr, Wilson, 
that it is as difficult to tax and to please as to^leve 
and to be wise. Any form of taxation by pn alien 
Government, such as ours in India, must be unpo- 
pular. And they hold that it cs^' better to“have a just 
and righteous system of taxation, even at the expence 
of a little extra unpopularity, than basely to consult 
our own ease, and win the silence of the rich by 
perpetuating an injustice to the poof. 

, To the argument from the comparative unproduc- 
tiveness of the tax, as hitherto levied, such thinkers 
urge our want of experience, together with the disad- 
vantages under which the revenue officers have been 
placed bfjrthe indecision of the Government, and by 
the policy which has always imposed the tax as a 
merely temporary expedient. It is not likely, they 
say, that people will quietly accept a tax when the . 
Government thus deliberately holds but a hope to 
them that agitation will compass its removal. 

The opponents of the Income Tax in India do not 
disputd its theoretical justice, but denounce it on 
practical grounds. . The more moderate among them, 
while fully admitting the merits of direct taxation? 
believe in the words of a distinguished Lieutenant- 
Governor,^ that ‘ the difficulty of applying it in India 
equally, and without the most deplorable <^pres,sion, 
is, in the present state of native society, all but^ in- 
superable.’ They accordingly hold ‘ that almost any 
indirect tax is preferable to a direct one, and that, 

^ The Honourable E. Drummond. 8th ^arch i866. 
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however great may be the objection in theory to the 
duty on salt, even an addition to this duty yrould be 
really a mercy to the people, and would be accepted 
as such if it saved tliem from the evils of direct 
taxation.’ , 

It is s’eldom, howef«-, that language so temperate 
is„ employed. Even well-poised minds,, like that of 
the late Sir.Henry putand, lose their habitual air of 
deliberation when denouncing an impost which they 
regard in India as a vast instrument for extortion and 
oppression. This eminent administrator declared, as • 
the result of his ma,ture experience, that the amount 
raised -is quite incommensurate with the popular dis- 
content and *ill- will which it produces. ‘Direct taxa- 
tion,’ he said in 1868, ‘is so odious that H proved 
formerly a signal failure. It was utterly hateful and 
offensive to the people, and did more to demoralize 
^them than all the®Government attempts at education, 
or missionary attenapts at the introduction of Christi- 
anity, could counteract in a century.’ ‘As official 
jialaries are the only class reached within any degree 
of certainty* or precision, the scheme resolves itself 
^ into a very simple process of adding to the burdens 
of the official classes in a degree very measurable; 
and also of adding in a degree not measurable to the 
discoiltent and the ^unblushing evasions’ of the natives 
in general, who bitterly resent any ‘ approach to in- 
quisitorial valuations of income.’ Sir Henry Durand 
sums gp <|jis verdict on it, as a measure most admir- 
ably adapted to secure a maximum of irritation with 
z minimun>of prqfit.’ 
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Sir William Mansfield, now Lord Sandhurst, the 
greatest military financier who has held the post of 
Commander-in-Chief in India, declared thatr ‘„the 
Income Tax caused the British Government to be 

1 

hated, and, I believe, reviled throughout the land.’ 
If such are the opinions of gravb statesmen writing or 
speaking within the calm precincts of the Council 
Chamber, it may be well imagine/d with lyhat rancour 
the Income Tax has been' assailed by the outside 
community, European and native, throughout India, 
and by the press. 

Nor has the history of the impost tended to allay 
the outcry against it Mr. Wilson’s Income Tax was 
for five years only, and even during that period the 
Governrtient found it expedient so far to yield to the 
popular clamour as to reduce the rate from 4 per cent 
(gEd. in the £) to 2 per cent (4^- in the;^). Indeed, 
as soon as the tension of public feeling induced by the 
Mutiny had somewhat relaxed, the 'Indian Govern- 
ment found a rigid enforcement of the Tax impossible, 
and its strict^ assessment was early given up. Th** 
tax was not renewed at the end of the five years. 
But the estimate. of ways and means for 1865-66, 
showed a deficit of ^658,550; and the new Viceroy, 
Sir John (now Lord) Lawrence, who judged of the 
public mind by his experience durjng, and just *subse- “ 
quent to, the Mutiny, was strongly in favour df ^reiih- , 
posing the Tax. But the adverse opinion of Sir 
Charles Trevelyan, then Finance Minister, cand of the 
other members of the Government, prevailed a^inst 
the measure. Sir John Lawrence .gave np the*Tax, 
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and fell back upon additional export duties, with a 
loan for Public Wcfrks, as an alternative method for 
adjusting the estimated deficit. ‘Both of these expe- 
dients wqre disallowed by Her Majesty’s Secretary of 
State. Sir Charley Trevelyan shortly afterward re- 
signed his dffice, and the Right Hon. Mr. Massey 
succeeded him. 

The estimates foa 1866 brought out? a deficit of 
£ 66 ,^ 00 . -Nevertheless, Mr. Massey, while announc- 
ing the intention of Government to recur to an 
Income Tax if necessary, did not think it prudent 
to immediately impose any fresh burdens on the 
people. The truth is, that he hoped to relieve the 
drain on the Imperial Exchequer by a development 
of Local Taxation, and by reductions of various sorts. 
In the following year, however, he found it impossible 
to further postpone a recurrence to direct taxation 
in some shape. A ‘ LiQence Tax’ was iniposed for 
1867-8, followed by a ‘Certificate Tax’ in 1868-9. 
‘These taxes,’, writes the Financial Secretary to 
...Government, ‘were in' fact Income Taxes in every- 
thing but in name, roughly assessed upon all incomes 
except those derived from lands and from the public 
funds.’ The rates averaged about one per cent., or 
^|d. in the £. 

*' The* ‘Government felt at the time that such im- 
posts .were ^ not strictly defensible, and the Council 
being divided against itself, showed a broken front 
to the public opposition.. ‘It is impossible for me,’ 
wrote the Commander-in-Chief in a protest to the 
lettef which carsied home the decision of the 

VOL. II. * . . • * F 
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Governor-Ofeneral in Council, ‘with my strong con- 
victions, to sign this despatch without an earnest 
protest against it’ " • 

This protest bears date the 24th October i868. 
On the 1 2th January 1869, Lord Mayo, succeeded 
to the complications which it, and other expressions 
of opinion of greater intensity, had left behind. 

The Liceiice Tax and the *-Certificate Tax had 

r t 

strongly agitated the public mind. Much may be 
said in favour of a tax upon all incomes, and some- 
thing in an Oriental country (which levies a heavy 
land - revenue) for a tax upon trades, professions, 
and accumulated capital, however employed, ^except 
in land. But a partial tax of the latter sort, which 
goes beyond its own proper limits, and yet does 
not include the entire area of incomes of every class, 
is liable to the gravest objections. The Licence 
Tax was an imposition of this sort,' and the Certificate 
Tax was practically the Licence* Tax under another 
name. 

They were intended as a sop to jhe wealthit* 
and more clamant classes, and they excluded from 
their incidence, not merely capital invested in land, 
but also investments in the funds. On the othec^ 
hand, they included the incomes of public, servants’ 
Lord Lawrence’s Government ihad felt 'that such 
taxes were not defensible, and this fact ^poh became 
known. Its Financial Member, i& introduciijig the 
Act into the Legislature for imposing “the Certi-»,; 
ficate Tax in March 1868, broadly admitted that ' 
‘If you insist upon strict ’equity ia your* asses&i^t, , 
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I have no defence to make for a tax of this kind.’ 
Both taxes were in* fact bad compromises between 
the necessities of the State and -the public aversion 
to an Income Tax. 

They faijled, as compromises which depart from 
sound principles generally do fail. The Licence 
Taj# met with a storm pf resistance. Our officers 
collected ^t with their* usual impassivity to clamour; 
but . it was assailed by * incessant protests, both 
to th^ Government of India and to the Secretary 
of ^ate. The mere change of the name from 
Licence Tax into^ Certificate Tax did not make it 
less unpopular^ The Bengal Chamber of Commerce 
urged the Government to substitute an enhancement 
of the Salt-Duty, or a Tobacco Tax, or a Succession 
Tax, in fact any other form of taxation, in place of 
the odious irypost. The Government remained firm, 
but it resolved durfng the year 1868-69 to take up 
a n\ore logical attituHe at its close, by falling back 
upon a true Income Tax mildly assessed. This was 
ihii state of tl\,e question when Lord Mayo received 
charge of the country in January 1869. Lord 
Lawrence’s Government had arrived at its decision 
^ef careful deliberation and sharp controversy. 
That dwsion had been formally ratified by the 
Secretary of State, k only remained for Lord Mayo, 
on iiis arrivaj, to carry it out; and an Income Tax 
at the fate of about one per cent, was imposed for 
the finaneiaf'year 1869-70. 

'^The Tax was estimated to yield ;^825,ooo; but 
Wpop ^be reviev; of the finances made by Lord 
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Mayo after the discovery of the deficit in 1869, it 
appeared improbable that this sum would be realized. 
Accordingly, one of the measures taken by him for 
redressing the adverse balance, was to raise the 
Income Tax from one to 2J ^er cent during the 
latter half of the year. ‘ 

Notwithstanding the unpopularity of the Income 
Tax, this ^increase was acc’epted jat* first without 
serious opposition. Lorii Mayo’s candid statement 
of the difficulties into which the finances had, fallen, 
bound together all sections of the commun’ty in 
loyal support of the measures necessary to retrieve 
them. But the moment that his retrenchmedts and 
vigorous reforms had removed the immediate pres- 
sure of deficit, the outcry broke out again more loudly 
than ever. As in the case of Mr. James Wilson’s 
Income Tax, it became evident that the measure 
would be acquiesced in only under the compulsion 
of a necessity so patent and 80 urgent as. to with- 
draw the question from the field of ordinary criticism. 
The opposition was embittered by tl\e very success 
of Lord Mayo’s measures, which quenched the ad- 
verse balance, and left room for writers not fully 
informed of the facts to complain that the incftasg : 
of the Income Tax during the current year had not 
been really required. 

Unfortunately, the actual state of 5, the <fii]^nces 
convinced the Executive Government and thq, Lfegis- .. 
lature alike, that the doubling of ^ the ‘Incpme 
had not only been necessary in 1869-70, but 
they would have to still further t^cr^e it ‘'dicing 
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the following year. Accordingly, an Act was passed 
by the Legislature, *after full and public discussion’, 
imposiflg an Income Tax for 1870-71, at the rate 
of 3jth per cent. an anna in the rupee, or 7jd. 
per This rattf»m^y hot startle the British tax- 
payer educated by long habitude to the Income 
TaH, and it was lower^than Mr. Wilson’s Income 
Tax ten years ,befortf. But in India it ‘seemed ab- 
solutely oppressive. As a matter of fact. Lord 
MayQ would himself have been contented with a 
low«- rate. But he was determined above all things 
that surplus shoi^^ld henceforward take the place of 
deficit and the Financial Member who was person- 
ally responsible for carrying out that policy of 
surplus, thought that an Income Tax even at 3|th 
per cent, would be barely adequate to accomplish it. 
He resol ve 4 , as the estimates during many years 
had proved too sanguine, that if they erred at all in 
187,0-71, they should err on the safe side. Sir 
Richard Temple therefore adopted a lower estimate 
for' the Opiujn Revenue, and insisted on a higher 
rate of Income Tax than the Viceroy and certain 
other Members of the Government would have 
sdofie. But he franied his Opium Estimates on 
the advice of the highest authorities among the 
coi^mercial community; and both the Viceroy and 
the Secretary of State accepted his high Income Tax. 
Mucfl .oY the unpopularity which resulted fell un- 
J|iiigtly oh Sir Rivard Temple. Lord Mayo would 
beein the last man in the world to take to himself 
credit of siObstituting .steady surplus for chronic 
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deficit, a credit to which he is most honourably en- 
titled, and to have left to his P'inance Minister the 
odium of the trenchant measures required for effecting 
the reform. 

Viewed by the light of afijer*fevents, there "seems 
little doubt that the Viceroy might have adopted a 
less stringent course ; but neither his Execiitive 
Council nor the Legislative body co^ldr at 4hat time 
have hoped to produce an assured surplus by less 
unpopular means. For years the Government had 
calculated on the buoyancy of the Finances in framing 
its estimates; and for years the result had been an 
annual ddRcit. It was within Lord Mayo’s province 
as Viceroy to declare that henceforth such deficits 
should cease, and to mark out that policy of vigorous 
finance by which he accomplished his object. His 
Finance Minister had the heavy responsibility of 
carrying out the policy. Jf he erred, his mistake 
lay in insisting upon more absolute safeguards than, 
as proved by the event, were required. 

Lprd Mayo hesitated long and anxiously befoF6 
he consented to the Income Tax at 3|-th per cent. ; 
but with -a perfect knowledge of the unpopularity 
which the measure would involve, he accepted it as.y 
necessary to his policy. The result provpd» and^ 
Here I quote the deliberate opinion of the Finan^al 
Secretary four years afterwards, that an Jncmnff’Tax 
of two per cent. (4fd in the £) would have s»ikfficed 
for the wants of 1870-71. Had the Govwnment 
confined itself to that rate, and boldly laid it on fof 
a period of five years, it is jpossiblei that the rndum. 
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public would have submitted; the agitation might have 
worn itself out; aAd a moderate Income Tax might 
p'erha{)s have now formed a part of the permanent 
revenues, of the country. But the Government im- 
posed the.tax confessedly as a temporary expedient for 
a single yeaf : imposed it at a rate which the people 
of* India declared with one consent, and in a most 
unmistalfeable^ tone,Ao oe excessive; and the Indian 
Income Tax was doomed from that day. 

TJie events of the year 1870-71 convinced Lord 
Mayo that the solvency of the Empire was secured. 
He felt .that he had only to pursue his course of 
rigid econorny in order to prevent a rfcurrence of 
deficit, and in 1871-72 he reduced the Income Tax 
to one-third, or i^i^th per cent. The finances still 
continued to show an upward tendency, and during 
the last mpnth of Lord Mayo’s life he was engaged 
in anxiously considering whether he could not do 
without the Inconte Tax altogether. On the fatal 
voyage across the^Bay of Bengal, the subject was 
constantly pjresent in his mind, and I have the best 
authority for stating that his final utterances on the 
question pointed to the removal of the tax at the end 
df the financial year. Before that time arrived, his 
body was being borne to its resting-place in Ireland, 
it was left to his successor, after a further recon- 
Sra#iKi£on„to abolish the tax. 

*1^ would iU become a private critic to speak with 
anythhig*'iikfi* dogmatism , touching a matter to which 
Ithe collective wisdom of the Government of India has 
J^eh thus *cofitinuously rad thus strenuously directed. 
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Three separate schools of thinkers have always 
existed, and still exist in India, with reference to the 
Income Tax. One of them regards that impost as a 
resource which the Government may wisely fall back 
upon as an exceptional measure iir times of financial 
pressure. It is the dms ex '■mackina with which to 
encounter deficit Another, while admiting its 
abstract merits, considers it unsuited Jo -th^ Indian 
people, and a most dangerous experiment for an alien 
Government to attempt The third regards a light 
Income Tax, continuously and igently enforced, as a 
measure safe in itself, and' capable of yielding an 
increasing although a moderate relief to ,the finances. 
Such thinkers hold the deus ex machina theory to be 
essentially unsound. They argue that, so long as the 
Income Tax continues to be spasmodically levied, 
the people will always look upon it as p. measure 
which can be defeated by bringing pressure to bear* 
on the Government.^ They believ6 that in imposing .a 
temporary tax at an excessive rate, such as the 3^th 
per cent in 1870-71, the Government siniply kills the 
goose that might lay the golden eggs. They point 
out that on each occasion of the Income Tax being 
imposed s^fresh, the whole series of inquisitorifll 
investigations which cause discontent, and which 
give opportunities for extortion, are renewed. Ajf 

^ The difference of the financial situation in England and in ^dla 
maybe realized from the circumstance, that ‘although the^CngliHh In- 
come Tax is in theory supposed to be of a temporary character, it is 
nevertheless quietly submitted to year after year ; while in India the 
fact of its not being resolutely adopted as part of the permanent rev^-nue, 
acts as an encouragement to a universal oppositibn.^ 
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admit that the impost, if continuously administered, 
would yield a growing source of income ; and every 
office? practically versed in its collection knows that 
once the •preliminary inquiries have been made, and 
the special staff required for working the tax fairly 
organized, oppression pfactically ceases. They advo- 
cate, therefore, in the jwords of Sir John Strachey, 
‘ a light, Incopie Tax as a permanent part of our 
system of taxation.’ They argue with him, that it is 
want of knowledge, and the temptations to oppression 
felk by official underlings who know that they are 
only temporarily^employed, which render each reimpo- 
sitiod of the tax so unpopular. ‘ I am satisfied,’ wrote 
Sir John Strachey in a Minute dated the 9th October 
1868, ‘that the unpopularity of the Income Tax of 
i860 — an unpopularity which was felt far less by the 
Indian taxpayers than by the English officers who 
administered the^law — ^was almost entirely caused by 
thp manner in whicTi the tax was first assessed, and 
by the unfortunate"^ machinery with which it was 
worked. The tax was an entirely new one. Returns 
of a very complicated and unintelligible character 
were called for-from all classes.’ The same misfortune 
in" a modified degree has attached to each reimposition 
of the, tax. The people have always associated it 
. -^^th fresh intrusions into that domestic privacy with 
reg?iwi to -vihich they are so sensitive ; and they have 
alwa;j{s felt that the burden was a temporary one, 
^ whose 'dufation would be regulated according to the 
vehemence of their opposition. 

, E(efore leaving the subject, it is right for a biographer 
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to State the Earl of Mayo’s personal relations to the In- 
come Tax. On his arrival in January 1869, Lord Mayo 
had to consider two Despatches. One was a DeSpatch 
from the Government of his predecessor, Lord Law- 
rence, urging on the Secretary of State the.imposition 
of an Income Tax; or more strictly, the conversion of 
the Certificate Tax into an Ijicome Tax for the yCar 
1869-70, the year about to begin. Tl^e »oth<ir was a 
Despatch from the Secretary of State sanctioning the 
proposal. Whatever might have been the Eaj*! of 
' Mayo’s own views on the subject, the impositioiv. of 
the Income Tax was a foregone conclusion before he 
arrived; for no Viceroy during his first. two m6nths 
of office can, without grave impropriety and public 
scandal, reverse a decision deliberately arrived at by 
his predecessor, and formally sanctioned by the Secre- 
tary of State. But while the responsibyity for the 
Income Tax in its inception does not rest with Lord 
Mayo, the responsibility for its cbntinuance certainly 
did rest with him. It was a responsibility that he 
accepted with deep reluctance. ‘ I feaf,’ he wrote 
privately to one of his Lieutenant-Governors, as early 
as August 1870, ‘that I must come to the conclusion 
that any direct tax which is collected to a great exteht 
through the agency of native officials, must be intensely 
unpopular, and a source of oppression in India.’ ^ ‘,,1 

am quite willing to admit,’ he wrote to another 
Governor a day or two later, ‘ that tbe levy the 
tax on incomes below a certain amount, say ;^ioo to 
;^i50, is unsuited to India; not because it is unjust 
‘ To Sir William Muir, 4th Augdst jS/a 
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in itself, but because it cannot be levied without the 
large employment* of native officials. There is there- 
fore *a wide door for oppression. I am coming fast to 
the conelusion that we can hardly venture to impose, 
as a permanent ptwt of our system, any direct taxation 
whose collection cannbt be placed almost entirely in 
the hands of European officials of good standing.’^ 
‘The feeling against the Income Ta:^’ he said in a 
personal letter to the Duke of Argyll, ‘ continues in 
as great force as ever. There is much- more reason 
than I at first supposed in the objections as regards 
its levy from t^e poorer natives, and I am inclined to 
think that no direct tax can be levied in India through 
the agency of native officials without causing much 
oppression. This is the real blot.’ 

It may well be imagined with what a heavy heart 
he publicly consented to the continuance of an impost 
regarding whiqji he privately entertained the above 
views. But the exigencies of the treasury seemed to 
himself and his Government to be imperative. In the 
Government of India no single man, however ^xalted, 
gets entirely his own way. All that Lord Mayo could 
do was to cut down the obnoxiotis tax to one-third* 
m the following year, 1871-72, and to exempt the 
^smaUp'r incomes upon which it had pressed most 
L^eavily. He hoped against hope that these reductions 
■ sfnd* a better organized system of collection would 
freak the jpoor from oppression; and at the same time 
he conscientiously approved of the Income Tax in 


^»To Lord Napier of Ettrick, 6th August 187a 
* Fromi3J*to i per cent 
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theory as a means of reaching the wealthier classes of 
native society. I have said that on his last fatal 
journey he had come to the private conclusion ’ that 
the tax could not be maintained. Here is his final 
official utterance on the matter^ wfitten in*.Janifiary 
1872, just before starting for Burmah, and after a most 
anxious consideration of the reports which he had 
gathered from 'every Province and District of India 
on the practical incidence of the impost : ‘ These 
papers throw more light upon the working of the 
income Tax than anything I have yet read. I cannet 
accept the deduction that the i per cent. Licence Tax 
and the i per cent. Income Tax were not r unpopular. 
With regard to the tax at the present [low] rate, all 
that is said is that there is a feeling of relief. After 
such an exposS of the hardships that could be inflicted, 
we ought certainly to withhold our consent.from any 
proposal which might continue the l?are chance of 
such injustice, even if it affected a very limited num- 
ber of people. It will rest with those who propose 
the continuance of the Income Tax in any shape to 
prove to demonstration that such a state of things can 
be effectively guarded against’ 

Another subject of great financial interest in India 
to which the Earl of Mayo paid special and anxious 
attention was the Salt-Duty. A net’ revenue of abou| 
5^ millions sterling is raised from this source.*' It 
falls chiefly on the masses of the people, ind *has 
formed the subject of much controversy! * In the 

*The Salt-Duty is discussed at considerable length, as regards its 
effect on the rural masses, in my Orissa^ vol. ii. ppl IH to 163, 
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first place, the duty exceeds by many times the value 
of this prime netfessary of life ; in the second place, 
the preventive restrictions necessary for the security 
of the revenue interfere with the trade, and greatly 
enhance, .the prime cost of salt, quite apart from the 
duty. Thfls, Oudh under its native Governors manu- 
factured its own salt, §nd supplied it at a very cheap 
rate tljroughout the Province. The restrictions im- 
posed for the purpose 6f our Salt-Duty crushed the 
loqal manufacturers. The chief arguments in favour 
qf the tax are derived from the facts, that the people 
are accustomed to it, scarcely conscious of it, and 
offer no opposition to it. Nevertheless the mere fact 
of popular acquiescence does not satisfy a true econo- 
mist, and Lord Mayo felt that as the Salt Revenue 
could not be spared, no effort should be wanting to 
reduce it^ concomitant evils. 

India derives her supply of salt from four sources. 
First, from the grtat salt range in the further Panjab, 
which contains inexhaustible masses of the purest ali- 
mentary s^t. Second, from certain -salt lakes and 
saline deposits in Rdjputdni and Central India, chiefly 
within native territory. Third, tfrom Cheshire and 
t>ther places beyond the sea, whence it comes at very 
low rates of freight, principally to Bengal. Fourth, 
from salt pans along the coast of Madras, Orissa, 
?^nd the qdges of the great maritime shallows in the 
ho^th of. the Bombay Presidency. 

. The ‘duty varies from a rupee on every 40 lbs. in 
Madras and Bombay, to a rupee on every 25 lbs. in 
, Lhwer B%ng£|J. • The differential rates existing in thei* 
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several Provinces prove a source of heavy expenditure 
to the State, of much interference •with interprovincial 
trade, and of incessant annoyance to the people. 
These variations form part of the legacy of > misrule 
handed down to us from the dajjs of the^ Mughul 
Empire. During the eighteenth' century, ‘the central 
power at Delhi fell into so wpak a state that each 
distant governor set up for himself, and masters of 
taxation, as in many other respects, did what was right 
in his own eyes. We found India split up intp^ a 
multitude of territorial entities, and a wise instinct 
against too rapid centralization has shrunk from 
obliterating certain of the evil as well as spme of the 
good features of separate government. In many 
■ respects, the British Power has welded the Provinces 
of India into one Imperial unit The same great 
codes of justice now run throughout the le^ngth and 
breadth of the land ; but each .Presidency has still its 
own Legislative Council (subject to'the control of the 
Governor-General), and each still retains some feature 
of the separate fiscal systems bequeathed tq us by the 
native governments. 

Nor is a defence^ wanted for such distinctions. In 
the case of the Salt-Duty, the variations of incidence 
have been justified by arguments derived from the 
comparative local weight of other taxation, Ihd coih- 
parative facilities for evasion of the dutyj,\^nd .the 
greater or less consumption of salt required* by jthe' 
staple food or the habits of the peopl&t fThus it 
seems a blunder, as indefensible as it is cruel, to cut 
•off the trade between two conterminous Provinces Ihce 
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Bengal and Madras, by a cordon of preventive officers, 
involved by the different salt duties in these two 
Presidencies. But, say the advocates of the existing 
system, it would in reality be unfair to impose the 
higher Bepgal Salt-Duty on the husbandmen of the 
Southern Presidency, seeing that they consume more 
sak, and already pay, head by head, as much duty, 
^Ithougl^ at a. Idllver sate! • 

After a patient consideVation of the arguments on 
both sides. Lord Mayo did not think it wise to attempt 
an^ heroic remedy. But he resolved to reduce the 
checks which the system placed upon trade to the 
minimum. As regards the line' between Bengal and 
Madras, inquiries were set on foot, which ended, after 
his death, in the abolition of the cordon of revenue 
harpies who had so long preyed upon the free inter- 
change of ^commerce between the two Presidencies. 
The credit of this reforpi belongs, however, to Mr. 
George Batten, the'Commissioner of Inland Customs, 
acting under Lord Mayo’s successor, rather than to 
Lord Mayo^ Mr. Batten found that, by graduating 
the difference in the duty across the intermediate 
Province of Orissa, he could rendeK smuggling unpro- 
fitable, without a preventive line. 

‘ This line,’ writes a Secretary to Government, ‘ was 
* g;uaf'de<^b;^ a great.body of customs officers, and inter- 
cepted lAie^whole trade of the country across which 
it’raij. It' would be difficult to exaggerate the vexa- 
tious int^ecishce with commerce and the annoyance 
to the people to wl^ich it gave rise.’ 

I*have thb saipe»authority for stating that Lord Mayo 
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had set his heart upon the abolition of the correspond- 
ing lines which still cut off one Indian Province from 
another. But he felt that their abolition would be a 
work of time, and meanwhile he devised such imme- 
diate mitigations , as might be possible. He laboured 
to lighten to the utmost the actual weighc of the Salt- 
Duty on the people, by lessening the prime cost«of 
the article and cheapening its ceirriage. rTo^this end^ 
the workings in the saline fange in the Panjdb were 
reorganized ; and the cost of transit from the mines to 
the centres of consumption was reduced by improved 
communications. The Earl of Mayo also acquired 
for the British Government a permanent lease of the 
Sambhar Salt Lake, by treaty with the Mdhdrdjds of 
Jaipur and Jodhpur. He took steps for its efficient 
exploitation, and a line was begun, which now con- 
nects the lake with the general railway^ system of 
India, both at Delhi and at Agr4. The reopening 
of the salt works in Oudh was sanctioned, as an 
experiment. This experiment has not yielded per- 
manent fruits ; but Lord Mayo’s other n^easures with 
a view to the mitigation of the Salt-Duty have already 
produced valuable results, and they develope new 
capabilities every year. The old cry of a salt famine 
in Northern India has ceased ; and without anywhere 
lessening the rates levied by .Government, Lord 
Mayo’s reforms have in many places dqpreased the 
total cost of the article, and thus lighteqqd its actual 
weight on the people. * ‘ • 

This practical alleviation of a burden • which he 
found himself powerless to wholly ^emoVe, had at« 
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tracted Lord Mayo’s . attention at the outset of his 
rule, and continued.one of the reforms on which his 
heart was bent at the time of his death. ‘ If we get 
rid of the internal frontier-customs-lines,’ he wrote to 
a friend, a month jifter he, assumed the Viceroyalty, 
‘ cheapen thd cost of tarriage, and equalize the Salt- 
Dyty all over India, we shall confer a great boon on 
all, develope trade, and Increase consumption, without 
materially endangering revenue. But many interests 
have to be consulted before a general plan can be 
decided upon.’ He lived to see the accomplishment 
of part of this programme ; the rest he bequeathed, in 
the very last Fiifancial Minute which issued from his 
pen, to his successors. 

In the foregoing pages, I feel how inadequately 
I have dealt with Lord Mayo’s financial work. But 
it is impossible to travel over the whole area of his 
reforms, without devoting to them a greater space 
than the scale of this volume permits. Yet, before 
leaving the subject, I feel that I ought to try to pre- 
sent a summary of hiJ’financial policy as it developed 
in his own mind, and as he expressed it in his* own 
words. I shall confine myself to quotations from his 
private letters — quotations commencing within a few 
weeks after he received charge of the coiintry, and 

* ending* within a day or two of his starting on the last 

• fatal .vcfyage across the Bay of Bengal. His one 
central id^ -.was to establish and to maintain an 
equililjriufifi in the finances, and to substitute a state 
of steady surplus for a state of chronic deficit. He 
effected jhts purpose, chiefly by a most searching 

' VOL. IL 
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\ 

economy in every department, small or great, of the 
public expenditure ; but partly,* also, by increased 
taxation. • 

He assumed office on the 12th January j 869, and, 
writing to a friend early in April 1^869, he said: ‘Xhcre 
are two things quite evideflt in Indian Finance. 
First, that the ordinary revenue is not sufficient ^or 
the present axpenses of the fcivjj and mi^taiy admini- 
stration, if we are to do Our duty to the people of 
India; and that this ordinary revenue cannot be 
much increased. Second, that large reproductive 
works are possible, which will add materially to our 
power and wealth, and to the prosperity of the people; 
but that the expenses of these works cannot be de- 
frayed from ordinary revenue. These are two simple 
facts, which lead to two conclusions : That we must 
economize to the utmost for the first, never in time of 
peace allowing expenditure to e:ft:eed income; and 
that we must borrow for the second.’ ^ 

‘ I know all the difficulty and unpopularity tfiat 
attaches itself to such a task,' he wrote a few months 
later*;* ‘ but I am equally convinced of the rectitude 
of our course, and of the imperative necessity that 
exists for immense exertions being made at oncer to ^ 
put a stop to a state of things under which a great 
Empire is drifting into bankruptcy.’ ‘ Indian finance, * 
he wrote, in a serio-comic vein, on heariyg that ‘ cer- 
tain friends of the services ’ were about to oppose h's 

^ To Mr. Arbuthnot, 7th April 1869. 

*To the Honourable Sir William Muir (now Finance Minister of 
India), 19th Sept. 1869. • • ^ * • 
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retrenchments in England, ‘ is very sick. The doctor 
says that he can sdve his life, and make him well in 
two years. He has written the prescription, and the 
medicine is ordered. It is very nasty, and may cause 
some.vomiting and. purging. But if the affectionate 
relatives, froih feelings ^f mistaken kindness, refuse 
to« administer the dos^ or limit the quantity, the 
patient o*" will in the ehd be forced 

to swallow something much stronger, nastier, and pos- 
sibly, more dangerous.’ As that opposition declared 
i he fronted it with a' fierce impatience which 
cowed ^he self-seekers into silence. ‘ Provincialism is 
strong,’ he wjote in 1870; 'self-interest is difficult to 
beat ; highly paid incompetency always finds hosts of 
advocates. The public service is a secondary con- 
sideration ; and numbers openly advocate burdens on 
the people, /ather than such a diminution of expendi- 
ture as can reasonably be effected. But’— the net 
result of his resolute “will was, that while he found the 
average ‘ ordinary’ expenditure in the two years pre- 
ceding his firgt Budget-^t 7.606,63 7 per annuqi, he 
left the expenditure in the second year after his first 
Budget at ;^43,o69,5o6.* 

But he felt bitterly the personal attacks of those 

on whose lucrative ease he had thus sternly intruded. 
\ believe,’ he wrote» after his measures began to bear 
^ruit,® .‘tKat.not only have we been spending much 

:Ve jthan we can afford, but much more than is 

• 

These ligufts give the sums in sterling, after reducing the rupee to 
. Tctual value. The totals, as represented in Parliamentary Returns, 
r I thejiominal r^te of ten rupees to the will be given further on. 

“ To the Duke of Aiigyll, 9th Jan. 1871. 
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necessary. I have incurred odium, have been greatly 
misrepresented, and have been ehgaged daily in the 
most disagreeable duty that can fall to the Idt of a 
public man — namely, in an onslaught on extravagance, 
and an attack on interests, unn^essary /jfhces, and 
useless people. It is very ptobable that I have been 
over-eager, and felt disappcanted because my viffws 
have not bdfen accepted in which, perhaps I had 
no right to expect’ 

‘ We must put a stop,” he wrote to another friend, 

‘ to variableness in our financed ^ But he keenlyJelt 
that ' there can be no real finality therein as long as 
opium forms so large a portion of our resources! All 
we can say is, that we will use the strictest economy, 
that we will apportion the expenditure as fairly as 
possible among the various public claimants, and that 
we will not get into debt. There are mat^ reductions 
of Imperial Taxation still .desirable. The export 
duties on corn are hampering' one of our staple 
branches of trade, the sugar duties on our [internal] 
customs line are opposed to every sovnd principle, 
and the salt duties require much revisioa’^ 

‘ I have tried* heird,' he wrote somewhat sadly, 
just after his third and last Budget in March i?7i,a 
‘to achieve the task which I began in September 

1869. You can have little idea of the labour and 

• * 

anxiety which I have undergone. . But* the «nd : is 
not yet. For the smallest relaxation 6f thejscyere, 
financial standard which we have adopted, would 

* To Lord Napier of Ettrick, 20 th Nov. i8jo. 

» To Mr. Arbuthnot, 4ih January ^8gi. 
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bring us to precisely the same results as it did in 
former years, and ‘plunge us again into a chronic 
deficit! I fail to see that the reductions which we 
have effected have impaired the efficiency of the 
public service in ’an^j particular, A great many 
unnecessary works have been stopped or postponed ; 
th& mania for brick and fnortar has been checked, and 
a general feeling in fhvour, of economy seems for the 
moment to prevail.’ * 

The necessity for keeping down the expenditure 
as ‘the one great source of stability in the finances, 
pressed heavily ypon him during the last weeks of 
his life. ‘ What are we to do,’ he wrote at the end 
of 1871, ‘to keep our finances right? We' have to 
reduce expenditure ; we have to re-adjust our railway 
rates ; we have to consider the great question of salt ; 
we have jto try and bring opium to something like 
an equable sourep of income over a series of years ; 
we.have to watch our land revenue, and to decide the 
gfreat question as to [land] Settlements. Increased 
taxation is almost impos^le; but it is within our 
power [by means of economy] to carry on our Public 
Works without borrowing on the’ gigantic scale of 
» lafe years.’ 

^ ‘ I ajn convinced,’ he wrote just before starting on 

the voyage from ifrhich he never returned, ‘that it 
is -our duty to continue our exertions in favour of 
. reclOcing, with untiring zeal. That the status quo 
as re^[aj‘ds*our taxation, is one which it is impossible 
to mamtaia That if by putting down all unnecessary 

1 70* the same, 15th March 1871. 
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expenditure we can obtain a surplus in our Budget 
for 1872-73, [on the construction of which he was 
then engaged, but which he did not live to* com- 
plete], we cannot venture to retain the Income Tax 
without offering substantial ^eli^ in other ^ays. 
That in considering relief, tfle abolition of the salt 
line, or of a great part of it, sl|ould be our first object ; 
the equalization of the Sajt-Duty, thee Second ; the 
removal of the Income Tax, the third ; and of the 
export duty on grain, the fourth. That if we deter- 
mine to continue the Income Tax, we cannot leave it 
in its present shape ; and unless we ,deal with it very 
effectually, we cannot continue it at all.' • 

I subjoin a brief statement showing to what extent 
the Earl of Mayo carried out his policy of economy 
and retrenchment In a former table (p. 50) I have 
shown the results of his measures jay a comparison of 
the three years preceding ‘his accession, with the 
equilibrium which he established in his first year, and 
with the surpluses of the three succeeding ones. The 
last of the years then given, although its finances were 
carried out on the basis which he had prepared and 
left behind, belongs to the following Viceroyalty. I 
therefore now place side by side the revenue and tlbe ' 
expenditure of the five years which ended with his . 
death. The first two years rep'resent the ;state ,of 
things before he received charge of India; tFe* third 
shows the result of the severe September measures 
during his first year of office ; the last two cover the 
remainder of his Viceroyalty, when his system ^was 
in full work. The change from deficit to surplus dis- 
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closed in these short columns represented to him three 
years of wearing anxiety and labour. From the toil 
he never shrank, but he sometimes felt cruelly the at- 
tacks of those whose private interests he had subordi- 
nated to the public 'necessities. For the sake of more 
easy verification by the reader, I here give the figures 
as*returned in the offici^ly published Financial State- 
ments afthd aominal* exchange of 2s. to £he rupee^ : — 


Year. 

ft 

Revenue. 


Ordinary 

Expenditure. 

1867- 68 

1868- 69 

;^ 48 , 429 ,(f 44 

• 

51,657,658 

( Years of Deficit ) 

^ preceding * Lord [ 

( Mayors Rule. ; 

;^ 49437,339 

54 , 431 , 688 ' 

1869-70 

50,901,081 

C Year of equilibrium ;) 

< his first year of^ 

( office. ) 

50,782413 

1870- 71 

1871- 72 



. ?I 4 I 3 , 685 w 

5 o,i 09 ,c ^3 ^ 

C Years of Surplus ; 1 
< his last two years > 
i of office. ) 

49,930,695 

46,984,915 


The average yearly revenue for the two years pro- 
ceeding Lord Mayo’s first Budget was therefore 
J£’50,043,65 i ; the average annual ‘ordinary’ expendi- 
r ture for the same period, ;^5i,934,5i8. The average 
^ yearly ^revenue for the two lasif years of Lord Mayo’s 
rule was ;^50,76i,389 ; the average ‘ordinary’ expendi- 
ture for the«same period was 48,45 7,805. Any appa- 
rent discrepancy between the figures here and those 
given dn p. 50, or elsewhere, is owing to the fact that, 

Annual Qnancial S^ements, 1860-61 to 1873-74, pp. 299, 329, 
375 , 419. 469- 
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as previously shown, the totals are reduced to sterling, 
while these now given are, as stated in the official 
Papers, at the nominal exchange of 2s. to the rupee. 

The three years of Lord Mayo’s rule left’a surplus 
of 4^ millions (reduced to stg.)^ aft*d nea^rly •redressed 
the deficit of 5f millions during the three preced- 
ing years. This surplus wjis derived to a small 
extent from increased taxatipn, vffiich disrhig his three 
years averaged ;^5o,8o7,953 ‘ against .^^50,043,651 
during the preceding two years ; but chiefly by rigid 
■ economy — the expenditure of his three years averaging 
.i^^49i232,674' against the pre-existing scale of 
;^5 1,934,5 18.^ The Earl of Mayo must be held, 
therefore, to have kept his word as regards retrench- 
ment Many of those who most heartily recognise 
his services to India, believe that he would have 
better consulted his reputation, an^ the tfue interest 
of that country, by contenting* himself. with equilibrium 
without aiming at surplus. But he had the authorita- 
tive. and final decision of the Secretary of State as to 
the necessity of budgeting for a surplus ; ‘and, indeed, 
in a country like India, with a land revenue at the 
mercy of a few inches more or less of rainfall, and an 
opium revenue dependent on the chances of a foreign 
market, to estimate for a surplus is the only safe- 
guard against realizing a deficit 'It should also be 
remembered that it is this practice of leavftig nothing 
to fortune that has given to English Chaqceilcfrs of 

* I again give the figures at the nominal exchange of 2s. to the rupee, 
for the convenience of the English reader who^mjiy desire<:o verify tl.ei.r' 
from the official Returns. . • 
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the Exchequer their high reputation among the 
world’s financiers. * During the twelve years ending 
the 3i*st March 1874, ten have been years of surplus 
to the British treasury, and two have been years of 
deficit. T'he total* of the ‘ deficit was just over 4 
millions ; the aggregate*of the surplus was just under 
3<J millions.^ If, therefore, the Earl of Mayo erred 
in placing the Indigli finances on a basis of surplus, 
he had the precept of the Secretary of State, and the 
example of the ablest financiers whom modern England 
has produced on his side. He did not live to enjoy 
the fruits of his^ labours ; and I cannot conclude this 
inade*quate sketch of them better than by the sen- 
tences in which the Financial Secretary to the Govern- 
ment of India summed them up in a letter written to 
me three years after Lord Mayo's death — when his 
work had been tested by the touchstone of time, and 
its net value ascertained/ 

i Lord Mayo’s close personal attention to financial 
questions never flag|^ed. He had by decisive 
measures established steady surplus for cjironic 
deficit; he had increased the working power of the 
Local Governments, while checking the growth of 
* their demands upon the Imperial,treasury. He had 
established a policy of systematic watchfulness and 
severe .economy. ‘The time was now coming when 
the itesults* of all his exertions and sacrifices were to 

be gathered; when the Viceroy would be able to 

• • 

' I derive these totals from the * actual receipts* for the individual 
as given in the ^talesman's Year Book for 1875, without the 
means of verifying tlfemu 



io6 NET RESULTS OF HIS hORR. [JEt. 47-50, 

gratify his nature by granting relief from the burdens 
which he had reluctantly imposed! Lord Mayo was 
occupied with such questions on the very journey 
which ended so fatally. He had reason to hope that 
effective remission of taxation would soon 4je practic- 
able, but he was still uncertairf what shape it ought to 
take. It should never be forgotten that the welcoAe 
measures of r^ief which the Govarnment slibscquehtly 
found itself in a position to effect, were possible only 
in consequence of Lord Mayo’s vigorous policy of 
retrenchment and economy. His career was cut off 
just when the fruit for which he had made such sacri- 
nces was ripening. 

‘ He found serious deficit, and left substantial 
surplus. He found estimates habitually untrust- 
worthy ; he left them thoroughly worthy of confidence. 
He found accounts in arrear, and statistics iagomplete ; 
he left them punctual and fulL He fpund the relation 
between the Local Governments* and the Supreme 
Government in an unsatisfactory condition, and the 
powerg of the Local Governments for good hampered 
by obsolete financial bonds. He left the Local 
Governments working with cordiality, harmony, and* 
freedom, under the direction of the Governor-General 
in Council. He found the Financial Department 
conducted with a general laxity ; he left it in vigoroqs 
efficiency. . And if the sound principles be adhered to, 
which Lord Mayo held of such- importance,* and 
which in his hands proved so thoroughly* effective, 
India ought not again to sink into the state from 
* which he delivered her.’ 
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CHAPTER VII. 

MILITARY REFORMS.^ 

T he Mutiny of 1857 left on the hands of the 
Government of India two great armies — a 
vast shattered week of Native Troops, and a Euro- 
pean Force, fewer in numbers, but admirably equipped, 
hardened by a fierce struggle, and organized on the 
basis of constant readiness for war. In the year 
preceding that memorable lesson, the Native army 
had numbefed 249,153 men; the European regiments, 
45,522.* The teaching’ of the Mutiny resulted in 

* The materials from which this chapter have been written are : — (i) 
A MS. Memorandum, prepar^ in the Military Department of the 
Government of India, ^Measures disposed of Jn 1869, 1870, i8fi ( 2 ) 
Aprdcis^ kindly drawn up for me by Colonel Owen Burne, C.S.I., Private 
Secretary to Lord Mayo, treating of the Vic^roy^s personal share in 
these measures, and supported^y correspondence ; (3) ‘ The Viceroy’s 
Notes in Council,’ a series of eleven folio volumes, containing the 
Minutes of Lord Mayo and his Councillors, placed at my disposal by 
his family; (4) a Collection of Papers and Despatches, supplied by 
officers in India; (5) Pariiamentary Returns, ‘East India ^(Military Ex- 
penditure)*’ signed by Major-General Pears, i6th August 1871 (ordered 
;to be printed *7th August) ; ‘ Statistical Abstracts relating to India ; ’ 
ancl otb^r Blue Books. 

* Par. j I eff Secretary of State’s Despatch to Governor- General in 
Council, Feb. 34, 1870. I beg that any one who may take the trouble 
to check figures or statements in this chapter will verify them from the 
%nR.es whencA; they arg quoted. To this end I cite, whenever possible^^ 
the Despatches and Minutes made available to^the public in the Parlia- 
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the reduction of the Native army by nearly one-half^ 
and in the increase by about one 4 ialf of the British 
troops. In 1862, after all apprehension of renewed 
hostilities had disappeared, and the armies rested on 
their new peace footing, the native forcei.conasted 
of 140,507 officers and men,* the European troops 
of 75,337.^ Under the vigorous Government of Lofd 
Lawrence frdm 1864 to 1869, ns the, civil •admini- 
stration grew more effective, and the country settled 
down into assured internal tranquillity, it was found 
possible to make further reductions, which left the 
Native army on the ist April 1869 at 133,358 of 
all ranks, and the European force at 61,942.® 

During the last two years of this period, indeed, 
the question had been more than once raised as to 
whether the military expenditure could not be still 
further curtailed. Lord Lawrence’s chief advisers 
were Sir William Mansfield. (now I^ord Sandhurst), 
then Commander-in-Chief ; Major-General Sir Heqry 
M. Durand ; and Colonel, now Lieut.-General Sir, 
Henr^ Norman. In 1867, Lord Sandhurst and Sir 
Henry Durand cdine to the conclusion that, from 
the military point? of view, ‘although the BengaF 
Native army could not be safely diminished, yet 

mentary Papers, especially in the Return, * Eajt India (Military Expen- 
diture), ordered by the House of Commons to be printed 17th August 
1871/ I venture to make this request, as I do not find the. facts legard- 
ing the subject-matter of this chapter always represented in precisely 
the same way in the different State Papers, on which my narrsftive is 
based. * 

^ Statistical Abstract relating to British India, 1862-1871, presented 
to both Houses of Parliament by command of Her ^.•.a.jes^, 1873, p«|^^ 
► • Idenu * • • 
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that a certain number of Madras and Bombay regi- 
ments might be reduced.’^ But other considerations 
besides those of merely military efficiency had at that 
time to be allowed for. The rapid changes already 
effected dpring th^ preceding two years rendered it 
expedient thht both Officers and men should have a 
b#eathing space ; and /m these grounds of general 
policy, J-ofid^ Lawrance and his adVSsers decided 
, against further reductions in 1867.* 

Next year, however, his Government returned to 
the subject by another line of approach. Sir Henry 
Norman, then Secretary in the Military Department, 
drevvT up a piemorable report,® which, while passing 
over the question of numerical reduction of the troops, 
showed that a saving might be effected in the Army 
Staff charges for the Madras and Bombay Presi- 
dencies. His scheme left the fighting strength of 
these local armie*s untpuched, but curtailed certain 
unnecessary appointments. Lord Lawrence, with his 
Council and the Conunander-in-Chief (Lord Sand- 
hurst), adopted Colonel Norman’s proposals^^ and 
pressed them upon the Madras and Bombay Govern- 
ments. • 

^ “This was the situation when Lord Mayo reached 
Calcutta. But exactly a fortnight after his arrival, 

’ the Duke of Argyll, as Secretary of State ‘for India, 

' « • 

^ Par. 5 of •Despatch from tjje Governor- General in Council to the 
Secretary of State for India, No. 169, dated 23d June 1871. 

* Jdmi. 

> Datai Sika, 23d 1868. 

* Minutes oy Vicer». ^ and the Commander- in- Chief, dated 23d and 
24lh July 1868. Th'' whole of these papers will be found in the Blue 

^‘^TEjfeok of 1871,*^. 36 
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penned a Despatch which gave a new importance and 
a quickened vitality to questions* of Indian military 
reform. His 'Grace pointed out that, notwithstanding 
the numerical decrease in the forces since the Mutiny, 
the expenditure on them had increased,^ from laf 
millions sterling in 1856-57 •’fb over f6 millions in 
1868-69.^ He also alluded Jo the fact, that while a 
new and costly system of police*had b^en organized, 
the expectations of army retrenchment based upon 
it had borne no fruit. The Despatch concluded with 
a hope that the Viceroy would devise means to bring 
down the army military expenditure in India by a 
million and a half sterling. * . * 

The facts which Lord Mayo soon afterwards elicited 
as to the unsatisfactory state of the Indian Finances, 
give a deep significance to the Duke of Argyll's in- 
structions. On its arrival, the Viceroy ha<J forwarded 
it, in the customary way, to tjie Madras and Bombay 
Governments for consideration. 'During the summer 
of 1869 he gave his earnest attention to the questions 
involved, investigating one by one the Ijiventy sepa- 
rate grants of the Indian Military Budget. In Septem- 
ber he brought the subject formally before his Council! 
His advisers came to the work with the knowledge « 
and experience accumulated in similar inquiries jduring 
Lord Lawrence’s Viceroyalty. Lord Sandhurst -.W m 

• • ' 

-t 

^ Par. 5 etseq. of Secretary of State’s Despatch to the Govemor-^Aetal 
in Council, dated 26th January 1869. Throughout this chapter I give^he 
figures in pounds as they are shown in the Blue Books or Despatches, 
whence they are taken. To find their real value in sterling, the sums 
expended in India should be reduced by one-twelflh ; thq^e which 
to the Indian military expenditure in England* afe«correct as they stand. 
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still Commander-in-Chief ; Major-General Sir Henry 
Durand, the Military Member of Council ; and Lieut- 
Geneial Sir Henry (then Colonel) Norman, the 
Secretary.in the Military Department. Their previous 
efforts at ^ military.^ retrenchment had been directed 
partly to* numerical •neductions, partly to a more 
stjingent economy in the Staff and the various depart- 
ments charged with ^he army administration. They 
now found that, as regard§ the latter class of charges, 
a vast saving might be effected by a better distribution 
of the duties, and a more accurate adjustment of 
appointments to the actual amount of work to be done. 
But they also foTind that economy in administration, 
however stringent, would be wholly inadequate to 
meet the case; and that, even if they suddenly cut 
down every such grant for the effective services in 
India by oiie half, the saving would fall short of the 
millions desired" by the Secretary of State.^ It is 
hardly necessary to add, that no measure of this sort 
was ever contemplated 4 ?y the Duke of Argyll, for it 
would have Jeft the army shattered and utterly dis- 
organized. 

. The allusion to the new police^ whose increased 
numbers had led to the expectation of reductions 
in the army which, as His Grace pointed out, 
• ha(|.not been realiz:ed, seemed designed to strengthen 
th 4 I^idian, Government in its previous second line 
of*a|i|proachf namely, by numerical reductions. The 
sai^ miliSary authorities who in 1867 had deemed 

‘ Despatch of the Governor- General in Council to the Secretary of 
isuite^ 23d Jun<? .o7i,p;ir. i2. 
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such reductions precluded by considerations of ‘ gene- 
ral policy/ now ascertained that those considera- 
tions had lost their former force. They found that 
the progress of good government, the mor^ efficient 
police alluded to by the Secreta|y of^St^te, the im- 
proved weapons of the troops^ and thef development 
of the railway system, would enable them to guard 
India in iS;^o with a less costly army; ;as |he same 
set of influences had enabled them to guard India 
with a smaller army in 1867 than three years before.^ 
The problem before the Viceroy and his advisers 
was, by combining numerical reduction with economy 
in army administration, to effect a saving in the mili- 
tary expenditure which might approach to the 
millions suggested by the Secretary of State; with- 
out impairing the defences of the Empire. 

In working out this problem the Earl of Mayo had 
the help of as able a group of military advisers as 
ever stood around a Governor-General of India. Lord 
Sandhurst, Sir Henry Durand, Sir Henry Norman, 
and the chiefs of the Staff, were soldjprs who had 
learned the actual requirements of an Indikn army 
by the stern teaching of Indian war, and who came to 
the questions now raised after a ten years’ training* ii^ 
the work of military reorganization. The scheme of 
military Reform which Lord Mayo’s Government de-* 
veloped represented the collective sense qf tKe above- 
named advisers. It consisted of specific proposaIs*on 

‘ In 1864, British troops of aU ranks, 71,618; native i^y, 133,673 ; 
total, 207,291. In 1867, British troops, 62,328; native army, 128,186; 
total, 190,314. Statistical Abstract, presented to Parliament b y com- 
mand of Her Majesty, 1872, p. 45. ' "‘w * 



“3 


1869-72.] TWO XINES OF APPROACH. 

a large number of heads — proposals which were 
embodied in Despatches to the Secretary of State 
during the three following years, but which were not 
(so far as. I can find in the mass of materials before 
me) 9 ondensed intq^any single document. I purpose, 
therefore, * wkh the snd . of Lord Mayo’s personal 
papers, kindly supplied to me by his private secretary, 
to exhibit the schem^ala whole, and as* it developed 
itself to the Viceroy’s owrt mind ; and then to give a 
very brief narrative of the success or failure of the 
individual measures which it involved. 

Lord Ma)^o found, as his predecessor had done, 
that •army retreftchment might be effected by two 
distinct lines of approach, — by economy in the military 
administration, and by numerical reduction of the 
forces. Each of these subjefcts again divided itself 
into two great branches, the former into retrenchments 
in the Staff, and retrenchments in the Army Depart- 
ments; the latter into reductions in the European 
troops, and reductions in the Native army. He 
ascertained that retrdhchments aggregating ;^79,ooo 
were possible without any sacrifice of efficiency m the 
Staff and the Military Departments; and he strin- 
^ gently carried them out. But when he came to reduc- 
tions in the European troops, and in the Native army, 

' he found that the j^uestions involved were of a more 
cdmpjei cl\aracter; and as his views on these points 
have been sometimes misunderstood, I shall endea-. 
vour to state them in his own words. 

As regards the European troops, he believed that 
* 'it<p had. not onp man too many in India. In a 

VOL. II. . H 
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private letter ‘ to one of Her Majesty’s Ministers, 
after urging his plan of retrenchment, he writes thus : 

‘ One thing, I implore, may not be done, and that 
is the removal of a single British bayonet or sabre 
from India. We can, I believe, reduce our military 
expenditure by a million, lyithout giving *up one of 
the little white-faced men in red.' ‘We are strongly 
impressed with the belief,’ He ^rote, in, hjs public 
Despatch a few weeks latef,® ‘ that we have not one 
British soldier too many in this country. We should 
most strongly object to any reduction of their num- 
ber, because we are convinced that such a step could 
not be taken without endangering and weakening 
authority, one of the mainstays of British rule.’ 

Nevertheless, he proposed to reduce the charges 
for the European trodps by half a million sterling. 
This, too, without decreasing their rank and file by 
a man, or the pay of either officbrs or men by a 
shilling. He proved that one great cause of the in- 
creased military expenditure, of which the Secretary 
of State so justly complained, arose from the fact 
that European regiments in India had gradually de- 
clined from theii; full effective strength, so that a 
larger number of separate regiments were required 
to give an equal total of fighting men. He pro- 
posed, by strengthening each regiment, to keep the 
same total of fighting men, and to reduce the number 
of separate regiments. He would thus get rid of the 

o • 

^ Dated 9th September 1869. 

* Governor-General to Secretary o£ State, No. 349, dated 4th October 
1S69, para. 24. • ^ ' 
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costly organization of eleven extra European regi- 
ments, and of the heavy drain on the Indian Trea- 
sury which the needless number of regimental head- 
quarters involved. The rank and file would be slightly 
increased, (he pay qf officers and men would remain 
the same. The I ndiaft* military authorities believed 
that efficiency would pot be lessened, while the 
abolition, of .the superfluous regimental headquarters 
and similar charges in the British cavalry and infantry 
alone would yield an annual saving of ^^297,220. 
A corresponding, but not quite identical, reform 'in 
the artillery would add a further saving of ;^2 71,542 
sterling a yepr. 'Total saving in European troops, 
;^568,762. 

‘When we recollect,’ wrote the Viceroy in his 
Despatch of the 4th October i86gi to the Secretary 
of State, ‘ wjiat is required, or may be required, of 
the British troops ^n India, we are convinced that 
we have no excess in strength of British soldiers; 
but we think that an economy may be effected with- 
out any loss* of numbers, save to an inapprecjable 
extent, by employing fewer regiments, but giving to 
each regiment a greater strength.'* Thus in 1869 
jhfi' Indian Treasury was charged with 52 separate 
regiments 6f British infantry, each regiment having 40 
'company sergeants/* and 790 rank and fila Lord 
Mayo .proposed to relieve seven of these regiments 
frofn Indian service, and to raise the strength of the 
remaining forty-five, to 50 sergeants and 930 rank 
and file. The number of company sergeants and 
'"faniJ and fife, given by the 52 regiments of infantry. 
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on their existing basis, was 43,160. The total 
strength of the 45 regiments, on the stronger foot- 
ing proposed by the Indian Government, wouM have 
been 44,100, showing an increase of 940. rank and 
file, with a certain decrease in ,©ther grjides repre- 
sented by the officers and Gf'aff- non -’commissioned 
officers of the seven regiments dispensed with, 'the 
saving to thfe Indian Excheque.* would be 122,220 
a year.^ 

As regards British cavalry. Lord Mayo found the 
Indian revenues charged with ii regiments, having 
an average strength of 378 privates, or a total of 
5,060 of all grades. The Viceroy, with the approval 
of his military advisers, proposed to reduce the 
number of British cavalry regiments to 7 ; but to 
raise each of them to a strength of 518 privates, or 
a total of 4,200 of all ranks. The difference be- 
tween the seven regiments thus* strengthened, and 
the eleven regiments on their pre-existing basis, 
would be a diminution of 860 cavalry, as against 
the increase in the British infantry, above indicated, 
by 940 men. The Commander- in-Chief and the other 
military advisers ‘were unanimous that this could be 
done with due regard to the requirements of Tfho, 
country. The eventual saving in the British cavalry 
would amount to 175,000 per annum.* ‘ 

With regard to the third branch of the European 
army in India — the Royal Artillery — the ca§e ^as 

^ Despatch from Governor-General to Secretary of ^tat^, No. 349^ 
dated 4th October 1869, para. 31. 

* Governor- General to Secretary of State^No. 34#, 4th October 
paras. 26, 28. ••w 
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different The Earl of Mayo’s military advisers be- 
lieved that the organization of the Royal Artillery 
in India was not only on a wasteful system, but that 
the system was inherently unsuitable to the country, 
and a souijEe of weakness to our position. ‘We are 
convinced,’ says a Despatch, conveying the deliberate 
cdhclusion of his Goveriynent, ‘ that we have an excess 
of batteries* of horse* and ^ field artillery, and we have 
the testimony of every officer of experience that the 
batteries themselves are insufficiently manned.’* This 
conclusion was backed by elaborate papers by the 
Commander-in-Chief (Lord Sandhurst), by Major- 
General Sir* Henry Durand, and by the Adjutant- 
General of the Army. It is impossible to read these 
exhaustive documents without a conviction that the 
heads of the Indian army brought forward their pro- 
posals with a view to increased military efficiency, 
quite as much as with a view to decreased military 
expenditure. They believed the existing system to 
be not only extravagant but dangerous. They pro- 
posed to remedy it by reducing the number of under- 
manned batteries, and by raising th? strength of each 
of the remaining batteries to a standard of absolute 
•efficiency. 

As then constituted, the Royal Artillery serving in 
India wfis distributed into 16 brigades, with 94 bat- 
teries, manned by 1 1,993 officers and men of all ranks. 
The Earl of Mayo and Lord Sandhurst proposed to 
reorganize* it on the basis of 12 brigades, with 80 
_ batteries, majuied by 11,525 officers and men of all 
‘ The sinne to tlft'same, No. 363, 18th October 1869, para. 3. 
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ranks. The reorganized force would give a smaller 
total by 468 of all grades, but a decrease in the actual 
number of gunners and drivers by only 6 men.^ The 
saving effected by the reorganization would be from 
;^23i,542 to ;^2S2,558 a year,* Sesides ci>st of pur- 
chasing horses and stores, estimated at ;^40,ooo per 
annum.* The total eventual saving by a reductfon 
of the gunners and drivep throughout India from 
9,294 to 9,288 (or 6 men) would therefore be, to take 
the lowest estimate, ;^27i,542 per annum.* 

Lord Mayo’s Government urged this reorganization 
of the ^oyal Artillery serving in India on grounds 
of efficiency as well as on financial considerations. 
The Viceroy, writing privately to a friend, stated the 
case thus : ‘ I think it is not desirable to keep a large 
number of bsltteries of artillery in an under-manned 
state. In view of possible war, I should be more 
anxious to make the reductions I have suggested than 
I am now, because if any augmentations are required, 
they should only be made in certain directions ; and 
if we are disembarrassed of a number* of compara- 
tively useless corps, we can add to the strength of 
the warlike position of our army without difficulty.’^* 

€ 

' That is to say, 9,288 drivers and gunners under the proposed organi- 
zation, as against 9,294 under the old.. 

* According as the scheme worked out by the Commander-in-Chief, or 

the alternative one by Major-General Sir Henry Durand, njight'' be 
accepted by the Secretary of State. I have taken my figures from ^the 
Comptroller-Generars detailed Estimates (pp. 153-165), botlf as to tlie 
saving in money and the actual reduction in men. c. 

’ The Adjutant-General’s Letter, 12th October 1869, para. 15, p. 168 of 
. Blue Book. 

^ For its numerical effect on the batteries an 4 ^ns, set posty p. iti. ^ 

* Dated 1 ith December 1870. 
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The Minutes by the Commander-in-Chief and 
Major-General Si? Henry Durand express similar 
views* but in stronger terms. ‘ The same facts/ wrote 
the Adjutant-General of the Army, * of the insuffi- 
ciency of jnen as cbm;pared with the number of guns, 
have been reported o^fer and over again by the four 
Ifispectors of Artillery, .by general officers command- 
ing divisions, and* ct)mmanding officers of brigades 
and batteries.’ There were only enough gunners to 
man two-thirds of the guns, except for mere purposes 
of parade ; an arrangement, says the same authority, 
which is ‘ not only extravagant, but creates k delusion 
whicfi might have dangerous consequences. These 
facts have been proved in the recent campaigns, when 
officers commanding batteries, on first entering the 
field, have been obliged to leave two’ (out of six) 
‘ guns in §fiore.’ ^ 

Major-General Sir Henry Durand, the Military 
Member of the Viceroy’s Council, recorded his de- 
liberate opinion ‘thalNthe brigade system is one not 
suited to <yur requirements,’ and ‘overloads up with 
field-officers of artillery, for whom ,there is really no 
employment.’ * * 

The Commander-in-Chief (now Lord Sahdhurst), 
after pointing out that artillerymen were in reality 
artisan^ carefully* trained in a special ci^t, whose 
numbers cannot be suddenly augmented on the break- 
ing «ut of war like the ranks of the cavalry and 
infantiy, wrote ‘ If we have a nominal return of 100 

^ Adjutant-Generars Letter, lytli October 1869. 

* nlinutof flated i6th October 1868, para. 35. 
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guns as being in field battery in time of peace, and 
the establishment of men and horses are only able 
to work and drag 50 guns, it is clear either that 
the former must be doubled ’ (which he had jiist shown 
to be impossible on the breaking 6ut of wat), ‘ of that 
direqtly we begin to move on account of active ser- 
vice, 50 guns must be returned into store. Those 
conversant with Indian capipai|fns, who' hzfve seen 
the reduction of batteries from six guns to four in 
the face of the enemy, and the importation of dragoons 
into the artillery ranks to enable even the latter 
reduced number not to lie idle, will be able to make 
the necessary application for themselves.’ 

The Commander-in-Chief therefore insisted on first 
ascertaining the actual number of guns required for 
India, and next on having each one of them efficiently 
manned. He laid stress upon the substitution then 
being introduced of rifled guns foi- smooth-bores.* 
The conclusion to which he and the other military 
authorities came was, that they would have a stronger 
artillery force by maintaining 49 horse' and field 
batteries with rifled guns, thoroughly manned, than 
they had had from their 63 field and horse batteries 0/ 
smooth-bores inadequately equipped. I have shown., 
the reduction in men which the measure involved, to 
enable it to be placed side by side with the numeridal ; 
changes in the cavalry and infantry. But the streh^h 
of artillery is estimated in g^ns rather than in men, 

^ Minute by the Commander-in-Chief in India, attached to the Gover- 
nor-General’s Despatch 363, dated i8th October 1869. 

* In the Adjutant-General’s Letter of 17th Octq^r Blue Bo8k, 
p. 167. 
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and I give this aspect of the proposed reorganization 
below.^ Instead oT having 94 batteries insufficiently 
manned by 9,294 drivers and gunners, there would 
be 80 batteries efficiently, manned by 9,288. There 
would be^ decrease of 84 guns (from 378 to 294), 
owing to the reductiod of horse and field batteries. 
Btit the 294 guns woul<^ be rifled, instead of smooth- 
bores; andr «very cffie of them would have a full 
crew to bring it into the field, instead of a third of 
the guns having to be left behind, as on the old 
organization. 

Taking the lowest estimate of the artillery retrench- 
ments {i.e. the Commander-in-Chief's, adopted by the 
Viceroy), the foregoing changes in the British artillery, 
cavalry, and infantry would yield an aggregate saving 
of ;^568,762 a year to the Indian Exchequer, without 
any sacrifice in the^ efficiency of the Indian defences. 

The possibility of reductions in the Native army 
renaained. In the exhaustive discussions which the 


» 

A • 

Old Plan. 

Plan proposed 
by Major-Gene- 
ral Sir Henry 
Durand. 

Plan proposed 
by the Com- 
mander-In-Chief 
and Government 
of India, 

‘ Horse Artillery, . . . 

• 

20 Batteries. 

6 Batteries. 

14 Batteries. 

Light Field Artillery, ^ 

«... • 

43 

43 » 

35 » 

'Gaifison Artillery, etc., 

• 

31 If 

1 

31 i» 

3* » 

• 

Total ^ Batteries, 

94 Batteries. 

8 o Batteries. 

80 Batteries. 

1 


Ugder the Jieading Garrison Artillery are included 4 heavy batteries 
and 2 niounUa# batteries. 
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Earl of Mayo and his military advisers gave to this 
question, two considerations constantly came to the 
surface. First, that the lengthy, exposed frontier of 
Northern India, with the fierce elements of internal 
disquiet within it, rendered any substantial redaction 
of either native cavalry or nStive infantry in Bengal 
impossible. Second, that the;separate esprit de coPps 
of the Madras and the Bombay native, armfes would 
resent reductions which fell exclusively upon them, and 
left the Bengal native army untouched. The Viceroy 
and the Comm^nder-in-Chief were most anxious to 
avoid wounding the amour propre of any one of the 
three gallant bodies of men who make up the native 
army in India; but their paramount duty — a duty 
which ranked above all local considerations — ^was so 
to shape their reductions as not to impair the defences 
of British India. • 

c • 

* Having regard to our widely-extended frontiers, 
the immense area of the (Northern) Presidency, and 
the demands of Calcutta and the Seat of Govern- 
ment,* I do not think,’ wrote the Commander-in-Chief,* 

‘ that we have a. sepoy too many in the Bengal 

command. The Madras Government admitted, two 

• • 

years ago, that their army was redundant.' The* 
Commander-in-Chief then referred to a similar stat^ 
ment by the Bombay Governmerft, and to ^he 
proved police organization of that Presidency. ' It;is < 
shown by returns recently prepared iii the Military • 
Department,’ he continued, * that the native soldiery "' 

^ Minute in Council, by Sir W. R. Mansfieliji fLord Sandhurst), dated 
iith September 1869. ^ 
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are greatly more expensive in the Madras and Bom- 
bay armies than ih that of Bengal ; and it may be 
assumed with perfect certainty, that the natives of 
Northern India make more effective soldiers than 
thosfe of the Soutlr. On the gfrounds, therefore, both 
of economy and efficiency,’ concluded Lord Sandhurst, 
iA anticipation of the; argument that the Madras 
troops, although scaftely Required for actual war, were 
useful as a reserve, ‘it seems proved that to main- 
tain a reserve of military forces for all India in the 
Southern Presidencies is a wrong measure, founded 
on a fallacious^ argument’ Lord Sandhurst then 
went into the detailed reductions which he believed 
could be made in the Madras and Bombay regiments, 
with absolute safety as regards the military require- 
ments of India, and with the minimum of irritation 
to the espjfit de corps of local armies. 

General Sir Henry Durand took a more trenchant 
view. The three armies are three separate organiza- 
tions, and form histortcal memorials of the time when 
British India practically consisted of three distinct 
countries. General Durand, like pther experienced 
military administrators, believed, 'this system to be 
* unsuitable to the India of our day. He thought it 
^n anachronism at once extravagant and pernicious, 
f^.an Empire which is now firmly welded into an 
■ jeiitity by railways and girt round by steam naviga- 
tion, ‘fliat^ there should be three independent Com- 
' ' jnahders - in - Chief, and three rival sets of costly 
l^adqu^ters Establishments and , Army Depart- 
mentsT * I woiil^ propose,’ wrote Sir Henry Durand, 
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as Military Member of the Viceroy’s Council, ‘but 
one Commander-in-Chief, and thkt the commands 
of the Madras and Bombay armies be merged in 
that command.^ The Madras and Bombay forces are 
in reality not more than each a weak corp;! d'drtn^, 
and in no other army in the "world would separate 
Commanders-in-Chief be assigned to such forces. 
When the difficulties of communication rendered 

. r 

intercourse between the Presidencies slow and tedious, 
and when the Native armies were much stronger than 
they are at present, there was a practical reason for 
these commands being separate from that of Bengal. 
Powerful Native States intervened, and there was not 
that unity of British dominion and coherence of its 
parts which now have place. All this has greatly 
changed, and even with the addition of the Madras 
and Bombay armies the Commander-in-Ckief, at the 
head of 192,762 or i9i,704>- European and Native 
troops, could move about and inspect and control the 
whole force far easier than in 1857 he could the 
160,133 which then constituted the Bengal ®force alone. 
The difference of about 32,000 men, which would be 
in excess of the coAimand in 1857, is more than com- 
pensated by the facilities which railways alone afford 
for the movements of a Commander-in-Chief; anc^. 
steam communication has improved as well ps ra^ 
ways. In 1857 the Madras command was ovel* 'a 
force numbering 61,970 ; it is now reduced to 4'4>8S 2, 
and admits avowedly of still further reduction. Thq 
Bombay command was, in 1857, over a^ force ^of 
^ ^ Minute in Council, 39th August 1869, paras. 29, 31. 
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% 

55'643 ; it is now reduced to a force of 46,874, all 
told. Under these circumstances, I cannot see the 
necessity for maintaining in 1869 the same number 
of commands - in - chief for a total of 192,000 men, 
as vas Ijept up •in 1857 for 276,000 men, when 
neither rmlvTays nor Steam communication presented 
Uie facilities of locomotion they now offer. I am 
therefo^;e ,of opinion *that, without aftiy detriment 
to the service, a saving *of ;^23,ooo can be effected 
by the reduction of the Madras and Bombay com- 
mands-in-chief.’ 

The Earl of Mayo was resolved above all things 
that “there shouFd be no ground for suspecting that 
his Government tampered with the efficiency of the 
Native army for the sake of economy. His Finance 
Minister very appropriately raised the question as 
to whether such a concentration of the thred com- 
mands would not imp,air the value of the local 
armies as a counterpoise against each other, in case 
of the mutiny of on< or other, of them. To this, 
Major-Gengral Sir Henry Durand replied : I do 
not^ think that this proposal involves, as supposed 
by my honourable colleague. Sir R.* Temple, a fusion 
df the Native armies and a loss of their traditions. 
That result is not a necessary consequence, for there 
ij nothing to prevent the department of the’Adjutant- 
'having, when amalgamated, distinct sections 
fOr.tfue Bengal, Madras, and Bombay Native armies, 
^e recruiting of which should, in my opinion, be 
kept perfectly distinct ; the reliefs of which also should 
b^made^o circuiafte within, so to speak, provincial 
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limits. I have no doubt that the concentration of 
three commands under one Commander-in-Chief would 
result in a reduction of the departments of the 
Adjutant-General and Quartermaster-General, inas- 
much as the substitution of on^ headquarters for 
three headquarters could not fail to effett some con- 
siderable reduction of these now distinct establish- 

r 

ments. Manifestly, instead of three Adjutant-Generals 
and three Quartermaster-Generals, one Adjutant- 
General and one Quartermaster-General would suffice ; 
though three Deputy Adjutant -Generals and three 
Deputy Quartermaster - Generals might still be 
required for these administrative 'departmentfs at 
first I say at first, because there is no reason 
why ultimately some further reduction should not be 
possible. The reduction of two Adjutant-Generals 
and two Quartermaster-Generals would yield about 
jC 1 0,000, and the concentration of the establishments 
might give a further ;^4,ooo. Altogether, therefore, 
the reduction of the. two minor commands-in-chief, 
and of their appendant Adjutant and Quartermaster- 
Generals, would result in a saving of about ^^3 7,000 
per annum* • 

‘ If this were thought too sweeping a change, anSj, 
objectionable on political or administrative grounds,,, 
then I am ‘strongly of opinion that, the commands of 
the Madras and Bombay armies might be amalga- . 
mated ; and that the Indian forces might, t^eh 
practically be under one Commander-in-Chief, having 
under him all the troops to the line of the Nerbudda, 
and a second Commander-in-Chiefi''sfu.bo*rdihaW io ttie 
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first, having under him all the forces south of the line 
of the Nerbudda. , The Commander-In-Chief north 
of the Nerbudda would be over a force of about 


104,475. The one south of the Nerbudda would 
comt^and ,about 8^,000 men, according to present 
strength.’ * • •• 

JLord Sandhurst, while agreeing with Sir Henry 
Durand, as, to the, waste and folly 6f the three 
separate commands -in -chief, proposed an alternative 
plan of reorganizing the army under a single Minister 
of War in India, together with five Lieutenant- 
Generals, each in command of a local corps (Parmde. 
‘The* present system,’ wrote the Commander - in - 
Chief, ‘simply prohibits the Government of India 
from considering its military affairs as a whole, and 
renders almost impossible the possession of that 
detailed information which makes economy practic- 
able.’? . 

The Viceroy felt that, however great the value to be 
attached to the opinions of military advisers like Lord 
Sandhurst agd Sir Henry Durand, proposals of,such 
magnitude might imperil the minor reforms and re- 
trenchments which he felt within •fiis grasp. The 


j^bdition of the costly three-fold organization of 


^ Minufbs by the Commander-in-Chief, dated nth September and 3d 
Au^st 1865. Lord Sandhurst’s five cotps iVarmie were (i) Madras ; 
(2)t.Be^ay, including the Central Provinces south of Nerbudda ; (3) 
Paijjdb and Sindh ; (4) Oudh, the North-Western Provinces, Malwa, 
. Rajputauf, apj^ the Central Provinces north of the Nerbudda; (5) 
Lowei^Preyincxs of Bengal and Burmah, ‘The Ordnance Department 
should be one for all India.’ The Commissariat, the Military Public 
\ Works, Medical, and other departments, should each be under one head 
' for all Indii^Rstead of^hrSe. 
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the Indian army would injure the prospects of a 
large and an influential body of offlcers in India and at 
home, and raise a tempest of opposition, in which all 
hope of reform or retrenchment of any sort would be 
wrecked. These schemes were; not theifefor^ per- 
mitted to find entrance into tkt Despatches, in which 
Lord Mayo conveyed to the Secretary of State the 
deliberate dfecision of his Government wjjth Reference 
to the Native army. 

That decision may be stated thus : — 

As regards native artillery. Lord Mayo’s Govern- 
ment followed out the accepted policy of dispensing 
with native gunners, and his proposals ^were readily 
sanctioned by the Secretary of State. He abolished 
two^ Bengal batteries (namely the Eurasian Battery 
in Assam, and one light field battery of the 
Panjdb Frontier Force); the Native Company of 
Artillery in Madras ; and , one native company of 
artillery in Bombay. Total reductions of Native 
artillery, four batteries or companies ; annual saving, 

Regarding the cavalry and infantry in the Bengal 
Native army, th& Viceroy came to the conclusion (as 
demonstrated by his military advisers) that nota 
could be spared. But with their consent 'JleVfouncl 
that a considerable saving could, be -^ected by 
reducing the number of separate regiment?, and 
increasing the strength of the remainder to a more 
efficient standard. He proposed, therefore, a reduc- 

^ Sanction conveyed in Despatch from Secretar^of State to Governor-* 
General, No. 23, dated 27th January 1870, la ^ 
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tion of one regiment of Bengal Native cavalry, 
and one of Bengal, Native infantry, raising the rank 
and file in the other regiments so as to maintain the 
same total of rank and file in the Bengal Native army. 
Annvi^l saving, ;^2^200 a..year. 

As regards the Madras Native army, he acted 
on. the decision of the Governor (Lord Napier of 
Ettrick),, confirmed t>y^ the opinions of the Com- 
mabder-m-Chief in’ India '(Lord Sandhurst), and of 
Major-General Sir Henry Durand. ‘ In the Madras 
Presidency,’ its Governor had written, ‘it is my 
opinion that the cost of the army far transcends the 
want»of the country.’^ Indeed, Madras had for years 
sent her redundant troops, amounting to one regimegt 
of Native cavalry and five of infantry, to do duty at 
Bengal Stations. This proved to be a most extrava- 
gant arrangement Thus a regiment of Madras 
cavalry, with a sti'ength, of only 300 privates, cost 
;^22,937 a year, while a regiment of .Bengal cavalry 
cost only ^21,963 for a strength of 384 privates.* 
The waste \yas intensified by the ‘family system’ of 
the Madras sepoys, who are accompanied by their 
wives and children — a system which* may be suitable 
IdV'a stationary local army, but which produces many 
fevils iT «uch corps are moved to other Presidencies. 

•For example, the Qommander-in-Chief had lately had 
to* reprebent the difficulty which would arise with a 
Madrag, cavalry regiment, if the Bengal plan were 

* Minute by the Right Hon. Lord Napier (of Ettrick), Governor of 
Madras, 15th Feb. 1868. 

* Govemor-G^neri^' to Secretary of State> No. 349, dated 4th Oct. 1869, 

paraC ^9 • 

VOL. II. 
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enforced of sending it out into camp, in event of an 
epidemic of cholera. The Madr^ corps in question 
had only a strength of 202 fighting men at head- 
quarters, and were attended by no fewer than 1296 
women, children, and followers. • , r 

Lord Mayo proposed, therefore, that* henceforth 
the Madras regiments should be kept to their own 
Presidency.* This would erfable hini to rqduce five 
regiments of Madras infdntry, and one of Madras 
cavalry, then serving at Bengal stations (or a number 
equal to them). He also found he could safely dis- 
pense with three other regiments of Madras infantry. 
Another separate regiment of Madras cavalry - would 
saved by incorporating three into two. Total re- 
duction of the Madras army — cavalry, 2 regiments 
(1 dispensed with, and i reduced by incorporating 
3 into 2) ; infantry, 8 regiments reduced out of 40. 
Annual saving, ^178^745.^ 

The Bombay army proved to be more accurately 
adjusted to the actual demands upon it. But it was 
found that a small saving of ;^990o a year might be 
safely effected by reorganizing the Sindh horse into 
2 regiments of 4. squadrons each, in place of 3 regi- 
ments with 3 squadrons eacih. As regards infairtfy^ 
even when there were two Bombay regiments in 
China, the propriety of reducing ^two regiments had® 
been raised. The Governor - General in ‘Council, 
having regard to the return of the regiments from 
China, the strong police, the tranquil state* of the 
Presidency, its limited extent and population, and the 
* Cavalry, ;fi42,ooo ; infantry, £ 1 36,745/ Total, * ' 
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absence of any frontier requiring protection, except in 
Sindh, now decided that four regiments of Bombay 
infantry might safely be spared, representing a saving 
of ;^’67,7I9 a year. Total annual retrenchment from 
Bombay army, ;^77?6i9. 

The burden of workifl^ these reforms fell on the Ben- 
gal army. It lost two b^teries of artillery, i regiment 
of cavalry, an^ 4 of ififantry (the total rank and file 
of its cavalry and infantry being neither increased 
nor diminished) ; and it had the additional labour 
thrust on it of the six Madras regiments which were 
to be withdrawn from Bengal stations. But this was 
inevitable, ‘influences of whatever kind,’ wrote the 
Commander-in-Chief in summing up this part of th*e 
military policy of Lord Mayo’s Government, ‘all 
notions as aflecting this or that Presidency, in short, 
all matters avhich could imply even the shadow of 
bias, were resolutely put, on one side, and the interests 
of the country were alone considered. 

‘ I am able to say tha^this was the spirit in which 
all the questions involved 'were argued in our Jong 
and arduous discussions. 

*‘We had to weigh the necessities of those parts 
'of'Fndia where war is an impossibility, and at the 

same time to consider those wide frontiers where 

• • 

Var is always impending over iis — in fact, where in 

• • 

one form or another it can hardly be said ever to 
cease.' 

The genferal scheme of the military retrenchment 
and reorganizations proposed by Lord Mayo's Govern- 
ment itself*ihlo four branches, and would have 
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effected an eventual saving of close on one million 
sterling. Thus : — ' 

8 

1. Staff Appointments, .... ;^46,o65 

2. Army Departments and redaction of t 

Governor-General’s Body-Guard; . 32,940 

3. European Troops — 

Artillery — 6 horse and 8 f 

^ I 

field batteries, . . ;^27i,542 

Cavalry — 4 regiments, . 1 75,000 

Infantry — 7 regiments, . 122,220 

568,762 

4. Native Army^ — ^ 

Artillery — 4 batteries or 
companies, . . 7.003 

Cavalry — 4 regiments, . 59,009 

Infantry — 16 regiments, 224,474 

*- 300,486 

L 

1 - • 

Total Saving, . . . ;^948,253 

Iij siibmitting the above scheme to Her Majesty’s 
Government, the Earl of Mayo believed that it would 
tend towards tfie practical efficiency of the Indian 
army. In this belief he had the firm support of %l)p 
Commander-inrChief (Lord Sandhurst) and the Mili- 
tary Member of Council (Sir Henry Durand). Whil6 
strenuous for economy in the military administration, 
he grudged no exptnditure. required to pla^e of to 

c 

^ These figures are taken from the Comptroller- General’s detailed 
statements. The total reduction, as shown in the Despatch of the 4th 
■October 1869, according to local distribution into ^^sidenoies, is 
;£3oO;S67. 
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maintain the army on a basis of thorough practical 
efficiency. I am h'ere stating his own view and that 
of the eminent military advisers on whose counsel he 
acted. ‘ I have this year,’, wrote Lord Mayo to a 
friend in IS^o, ‘without any suggestion from any 
quarter, pressed upon tter Majesty’s Government the 
necessity that exists f<Jr immediately aiming every 
Europeab sbldier and volunteer in India with a Snider 
rifle. I have, ever since the beginning of 1869’ (when 
he assumed the Viceroyalty), ‘ pointed out the defec- 
tive state of our artillery force, and recommended the 
immediate adoption of rifled guns. I never, there- 
fore, let ecoriomic considerations interfere in cases of 
necessity. I have suggested nothing which, in my 
opinion, is calculated to diminish our military strength. 
But I do desire to reduce military expenditure by a 
very large. Amount. I firmly believe that there are 
forces in India which we should be better without, 
and. that it is better to keep only those regiments in 
arms which would be useful in war.’ 

The results of the proposed reforms may be briefly 
stated thus. The Secretary of State sanctioned in 
fqjl,the first two sets of retrenchments, namely, in the 
Indian Staff and the Army Departments. But he 
,did not see his wa^ to adopt in their entirety either 
of .the other two series of measures, namely, those 
w]jich affected the British regi^nts serving in India, 
or the?^ reductions of the NatiW army. As regards 
the former. Her Majesty’s Government reduced the 
Britisl^ cavalry by^ljvo instead of four regiments, and 
the British infantry by two instead of seven^regi- 
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ments ; but without the corresponding increase in the 
rank and file of the remaining regiments, on which 
the Indian Government had so strongly insisted. As 
regjards the native forces, the artillery reductions were 
sanctioned; but the Secretar^^of State, thought that 
the cavalry and infantry reductions bore too heavily 
on the Madras army. He proposed an alternative 
plan which would have broken up two regiments of 
Bengal cavalry, and one in each of the other Presi- 
dencies ; with six regiments of native infantry, two in 
each Presidency. The Indian Government did not 
think that the military requirements of Northern Jndia, 
with its great frontier towards Central Asia, permitted 
of this arrangement being carried out ; and suggested 
as a compromise the reduction of 3 regiments of 
Native cavedry (one in each Presidency), and 8 
regiments of Native infantry (c2 in Bengal, 4 in 
Madras, and 2 in Bombay). After a careful re- 
consideration, and having received the views of Lord 
Napier of Magdala (who did not on this poiht coin- 
cide Svith the preceding Commander-in-thief, Lord 
Sandhurst), Her Majesty’s Government failed tp 


see their way to accepting the compromise, 
suggested a third scheme, which would have reduce^ 
the rank and file of the Native army to the exteitf j 
of 9,000 men equally in the three ^residehc^, 
Government of Indi%believed that such' ji, reiS 
would be unsafe from^ military poypk^fM 
returned to the proposals which 
submitted. Thus the question 
of L(j|^d Mayo’s death. 
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In his military measures, as in every other depart- 
ment of his Goverriinent, the E,arl of Mayo lived long 
enough to carry out a large part of his proposals, 
but not the whole. His original plan would have 
eventually I reduced the military expenditure by 
/'948,253 a year. Tffie portions of it adopted by 
He^ Majesty’s Goveritfnent, and practically carried 
out, yielSed sn annual saving of ;^59i,440. 

I have condensed the foregoing paragraphs from 
Despatches between the Governor-General in Council 
and the Secretary of State, spreading over a period 
of twra years. Ipto the arguments broujght forward 
on either side I do not propose to enter. My busi- 
ness is that of a biographer, not of an historian ; 
and an elaborate and earnest controversy between 
the Home Authorities and the Indian Government 


lies beyond'the scope of this work. It is with Lord 
Mayo’s personal 'share in it that his biographer has 
to do. The central i^ea which guided his views 
throughout, was the very simple one of not paying 
two men to do one man’s work. He applied this 
idea to the Staff and Army Departments, by cutting 
dpiyn every appointment which the ’increased facilities ' 
"of qommunication by railway had rendered no longer 


i^ecessary. He thought, for example, if thr^ e inspect- 
sufficed for a certain area at a period 
wMK Jthey ^auld only travel eighty miles a day, two, 
dr®|n>^^!i^pecting officw would do very well 
now that they can travel three 
HB^^pjP6^^|2 .hours, and six hundred in a day 
V Alpgards the Native army, he ^plied 
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the same idea, by plans for getting rid of such por- 
tions of it as, in the opinion of his responsible mUitary 
advisers, were not required for the actual, work to 
be done. As regards the European troops, he de- 
sired to have a perfectly-equipped, hard-working 
force, with each regiment fully manned — a force in 
which the officers would ha^te more to do than at 
present, but which, in the opinion of his military 
advisers, would have been equally serviceable to 
India, and which would certainly have cost her less 
money. 

In short, he wanted to get, all, round, an equal 
amount of efficiency for a smaller amount of money. 
Every one who has made a similar effort in his own 
affairs, knows that considerable obstacles arise in 
the way of its accomplishment. In the civil admini- 
stration there can now be no question that the Earl 
of Mayo succeeded in this hard task. But apart 
from the strong influence which vested rights, local 
interests, and service traditions exercise on ih’IHtary 
questions, there is always this great practical difficulty, 
that men of equal experience, and whose opinions 
carry equal weight, take widely different views, as 
to the military requirements of a country. The tesf 
of present efficiency cannot be applied as in the’ case 
of civil departments ; for the measure of suffipieticy 
is not the actual requirements during peace, but the 
possible strain of some future war. The fozards 
of the contingent and the unknown mar the calcula- 
tion ; and men may differ widely^ yet hoQgsriy^ iti’’ 
arrangements based on a state of things which has 
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not yet arisen, and which they have to imagine for 
themselves in theif own minds. 

The Indian authorities felt jealous of, local in- 
fluence or personal interests in England being 
allowed tb jnterftfre with plans which their duty 
to India compelled fiiem to urge. But the names 
of the Duke of Argy^, then Secretary^ of State for 
India, aftd ftf«Mr. Gl^stope, the head of the Ministry, 
will satisfy most Englishmen that such influences 
or interests were little likely to exercise undue weight. 
Lord Mayo keenly realized, however, ' as many 
Governor-Generjls have done before him, the dif- 
ference between the problem of government in India 
and in England. An English Minister comes to 
the discussion of economic difficulties with his ex- 
perience acquired in a country which has over 75 
millions sterling of. imperial,^ and 38^ millions of local, 
revenues, wherewith to govern 32 millions of people 
who are quite willing to be governed. The Indian 
state^an comes to the*same questions with his ideas 
of right and wrong framed to suit a country with 
,46 millions sterling of imperial taxation, and 3^ 
ijiillions of local revenues, wherewith to govern a 
’population of 200 millions, who are not quite willing 
to be* governed. Arrangements which aji English 
Minister might 'deem dictated by a wise and dignifled 
liberality, may seem to an Indian statesman unjusti- 
fiabl)f extravagant. The hard facts hourly pressed 
upon a Governor-General's notice never allow him, 
durinjf a single^ day of his Viceroyalty, to forget 
^ Actual iiooeipts for 1874, ;£77i335)^57 i Statesman’s Year-Book, 1875. 
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that he is the ruler of a very poor country. He 
is the paid trustee of a very pdbr people. Every 
couple of rupees misspent under the shadow of his 
authority, exceeds ' the ‘total revenue derived from 
one of his subjects during an eiftire yean^ livery 
sovereign which he disburses Represents the whole 
earnings of a^ husbandman and; his family toiling bare- 
backed in the sun, or undei; the'^pelting trdpidal rains, 
during five weeks. It would not be in accordance 
with the facts to say that such^ considerations enter 
into the daily thoughts of English statesmen. They 
belong to a rich country, of a couijtry proud of its 
wealth, and disdainful of niggardly dealings, whether 
private or public. 

The long battle with deficit forced this comparison 
with an almost painful pressure upon the Earl of 
Mayo’s mind. But he believed that in Kis military 
policy he repressed the prbmptings to which the 
poverty of his people gave rise, and never allowed 
himself to make a single suggestion which wouM im- 
pair the defences of the British power in India. All 
his official minutes and letters, public and private^ 
breathe this conviction. With regar(| to the measutes 
which during his lifetime bore the smallest amount* 
of fruit, namely, the retrenchments in the Native 
army, he recorded the following words : — ‘ . « . 1 do 
not think it necessary to discuss further the abso- 
lute necessity that exists for a very large, redaction 
of military expenditure in India. I will, however. 

Jut-*- 

^ This is even if we consider the land-tax as and not a^ rent 

For the exact calculation, see ante^ p. 6. . 
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repeat one fact which ought never to be lost sight 
of, and it is thi^: the available revenue of the 
Indian Empire for 1869-70, irrespective of im- 
perative charges, such as interest, pensions, etc., is 
stateS by the Finaftcial Secretary to be ;^29,505,5i5. 
Our net army charges in England and in India 
amounted last year (1269-70) to ;^i5,2^8,oi6, being 
nearly $2 •per cent* of pur net available revenue. 
If large reductions in the Native army are im- 
posed upon us as necessary and desirable, we are 
bound to consider which branch of the service can 
be weakened with the least possible risk. . . . The 
task of suggesting reductions in army expenditure 
is hateful, invidious, and difficult The task of re- 
sisting them is easy. When last year we embarked 
on an extensive course of financial reform, I fully 
anticipated* the formidable opposition we should en- 
counter. Nothing, therefore, but an imperative sense 
of duty would have induced us to enter upon that 

But ‘though the financial necessities of the hour 
have brought more prominently to our notice the 
enprmous cost our army, as compared with the 
“available revenue of the country, I cannot regard the 
fiscal difficulty as the main reason -for the course we 
have taken. I consider that if our condition was 
financially most prosperous, we should not be justi- 
fied, fn spending one shilling more upon our army 
than can be shown to be absolutely and impera- 
tively necessary. There are considerations of a far 
higher nature involved in this matter than the 
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annual exigencies of finance, or the interests of 
those who are employed in the military service of 
the Crown. 

‘ Every shilling that* is taken for unnecessary 
military expenditure is so mucli withdrawn from 
those vast sums which it is ' our duty to spend 
for the moral and material” improvement of the 
people. I admit to the full that a complfcte and 
an efficient military organization is the base and 
foundation of our power here. We are bound to 
see that every officer and man is fit for immediate 
service, and that every arm and every military re- 
quisite is maintained in a state of the utmost effici- 
ency. I believe that in the proposals which have 
been made, these principles have been strictly ad- 
hered to.'^ 

The original Minute from which .1 extrac-t, the fore- 
going sentences covers five folio pages of small type. 
But it would not be fair for me to reproduce the 
Viceroy’s arguments for his specific proposals w'whwut 
also detailing the considerations which weighed with 
the Home Authorities in declining them. To attempt 
this would involve' a rehearsal of the whole controj 
versy, while my object is merely to exhibit the spirit * 
in which the Earl of Mayo dealt with the question. 
A single sentence of the last Despatch which he lived 
to issue on the subject of army reform will fitly con- 
clude this branch of my narrative. * We cannot 'think 
that it is right to compel the people of this country to 
contribute one farthing more to military expenditure 

^ Minute by the Viceroy, 3d October 1870. 
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than the safety and defence of the country absolutely 
demand.' ^ • 

The current administration of the army is conducted 
by the Commander-in-Chief^and to Lord Sandhurst 
and tLord. Napier ?of Magdala belongs the credit of 
improvements in detail effected during Lord Mayo’s 
rule. But to these improvements the Viceroy gave a 
liberal and strenuou«*’support. ‘Lord* Mayo/ says 
one well qualified to speak on this point, ‘ hated waste, 
but knew that waste follows excessive saving no less 
than excessive expenditure. His object was to reduce 
what was superfluous in the army, but not to starve 
whaC was essential.’ He advocated the economiz- 
ing of the health and vigour of the European troops 
by a system of sanataria and hill-stations, and one of 
his latest orders in the Military Department was to 
this end. . ‘ To him also it is mainly due,’ says the 
high authority above eked, ‘that the troops in the 
hill -stations occupy quarters, or cottage barracks, 
whjgjj<' while fulfilling ^very desideratum of health, 
comfort, and discipline, enable a whole reginjent to 
be housed for a smaller sum than, under the old 
’system of imposing but less comfortable structures, it 
• would have cost to house three companies.’ Wher- 
ever Ije went, one of the first things he wished to see 
was the hospital*; and sanitary requirements were 
always sure of his liberal support To the difficult 
problem of making fit provision for the children and 
orphans bf the British soldier in, India, he devoted 

* * The Governor-General in Council to the Secretary of State for India, 
No. 169, dated 33d 1871, para. 31. 
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much earnest thought; and, among other measures, 
appointed ' a committee with a view to the more 
efficient working of the noble bequest of Sir Henry 
Lawrence. A thick of papers before me bears 
witness to his personal interest ; in the ^ Lawrence 
Asylums. Regimental workakops, exhibitions, and 
every device for keeping alive the mental vitality of 
the British soldier under the strain of the<. Indian 
climate, found in him a constant friend. As regards 
improvements in efficiency, it may here be briefly 
stated that during his rule the Indian army was 
equipped with better weapons, the artillery was fur- 
nished with the most approved rifled guns, and the 
cold weather camps of exercise, which now form so 
important a feature in the Indian military training, 
were inaugfurated under his own eye. For theSe and 
for every other measure with a view to perfecting the 
Indian defences, the Earl of Mayo,, however severe 
might be the strain of his flnancial necessities, found 
the requisite funds. He desired to avoid wi&f^.j5ut 
he wa^ -resolved above all things to secure* efficiency ; 
and he enjoyed a personal popularity with the army, 
both Native and European, such as few Governor-' 
Generals of India have ever won. 
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CHAPTER VIII.i 
liTgtslation under lord mayo. 

By J. Fitzjames Stephen, Q.C. 

M y dear Hunter, — Your request that I should 
wrilje an*account of the Course of Legislation 
in India under Lord Mayo’s Government, is one 
which I cannot refuse, though I have some difficulty 
in doing so, because I feel it exposes me to the im- 
putation of^ writing about myself. There can .be no 
doubt, however, th*at much activity prevailed in the 
legislative department during his tenure of office ; and 
I am^, anxious as anj^orie can be that the fullest 
justi^ shoujd be done to his memory. I have* jieter- 
mined to write this letter, and to authorize you to 
make whatever use of it you may think fit. 

Legislation in England and in India are such 
totally dissimilar processes, that it will be well to 

• begin by explaining, for the benefit of English 

• • 

iThe following Chapter is retained in its original shape. It was 
^written as a letter, and could not be changed to the narrative form, 
without secasting many passages and sacrificing something of its vigour. 
Mr. Fitzjames Stephen has conferred the .additional favour of himself, 
revising the proofs. My share in it has been confined to adding one or 
two expkinatory lootnot^.— W. W. H. 
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readers, the process by which legislation is conducted 
in India. ^ 

The Imperial Parliament legislates but seldom, and 
with great caution, for British India. Legislative 
Councils for Bengal, Madras, ai^ Bombay legislate 
for those Provinces respectively; but ‘‘the principal 
legislative authority for India ,is the Governor-General 
in Council. * This authority Has been reposed in the 
Governor-General ever since the Charter Act of 
1834, before which time his legislative functions were 
limited to making regulations for Bengal similar to 
those which were made for Madras and Bombay by 
the Governors in Council of thTose Presidencies. 
Several changes of great importance have since then 
been introduced into the constitution of the Council 
of the Governor-General considered as a Legislative 
body, .and in order to understand them , it is neces- 
sary to be acquainted wifh its ' constitution as an 
Executive body. 

The Council of the Governor-General first 
constituted in 1773 by the Regulating .Act,* which 
provided for the establishment of a Governor- 
General and four Councillors. There is some ob- 
scurity as to the origin of their power of makifig 
Regulations. To some extent it was probably as- 
sumed aJs incidental to their position. To some' 
extent it was confirmed or recognised 4 is existing- Tby 
Act of Parliament* But whatever its origi^n may 
have been, there can be no doubt at all that the 

' 13 Geo. III. cap. 63, secs. 7 and 8. 

* 21 Geo. III. cap. 83, sec. 23, and 37 GeA^Hl. cap. 142, se&;.8. 



1869 - 72 -] SOURCES OF ITS AUTHORITY. 145 

Governor - General and his Council exercised the 
power of legislation on matters of the highest 
moment If the importance of a law is measured 
by the number of persons whose whole way of life 
it affgcts, Regulaticyi I. of 1 793, which embodies the 
Pei*manenir Settlement must be regarded as one of 
the most important laws known to history. 

Thoygh^ the pow^..of the Governcfr-General in 
Council were increased In 1 793/ the Constitution of 
the Council itself remained unaltered till 1834, when 
it was provided that one of the four ordinary ^em- 
bers of the Council should be appointed ' from 
amongst persons? who shall not be servants of the 
Company.’ The Member so appointed was to be 
present only at rneetings for the purpose of making 
laws and regulations. This was the origin of the 
office which was first held by Lord Macaulay, and 
which I held during the greater part of Lord Mayo’s 
term of office. Power was also given’ to the Directors 
to appoint the Commander-in-Chief to be an extra- 
or^ary giember. The Council so constituted was 
empowered to legislate for the whole of India, and 
•Upon all subjects, with certain exceptions. In 1854, 
,fhe fourth ordinary Member of Council was em- 
powered to be present at all the business trans- 
acted by the Council ; and a considerable .number of 
members, who. were to be called the ‘Legislative 
Councilors,’ were added to the Council. The Chief- 
Justice, cilhd another judge of the Supreme Court 

1 33 Geo. III. cap. 52, sec. 47. 

- 4 Will :v. cap. 85, sec. 40. 
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were to be two of them, and the rest were to be 
nominated by' the Governors of , Madras, Bombay, 
Bengal, and the North-West Provinces.^ Under this 
Act, the meetings of the Council for legislative pur- 
poses were for the first time held in public, aad the 
proceedings were conducted ? (^cording' to the forms 
of the House of Commons. 

« • 

This arraihgement lasted til’ 1861, when the pre- 
sent system was introduced" by the Indian Councils 
Act.® By that Act separate Legislative Councils 
were constituted for Bengal, Madras, and Bombay; 
and it was provided that the Governor-General should 
nominate, in addition to the Ordinary .and Extra- 
ordinary Members of the Council, from six to twelve 
Additional Members, who were to be Members for 
the purpose of making Laws and Regulations only. 
One-half o( the Additional Members were.to be non- 
officials. The Governor-General w^ empowered to 
make ‘niles for the transaction of business ; and in the 
exercise of that power, rules of a very much rJfgpler 
character than those of the House of Com^nons have 
been made. The Qj'dinary Members of Council were 
increased to five.* A sixth Ordinary Member of 
Council to preside over the^ Public Works- Depart-* 
ment, was added in 1874.® The Legislative Council; 
is now constituted as follows : — < 

1. The Viceroy. ' ^ 

2. The Commander-in-Chief, who, if appointed a 

* 16 & 17 Viet. cap. 95, sec. 22, etc. 

^ 24 & 25 Viet. cap. 67. * 37 & jS^Vict. cap. 91. ■ 
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Member of the Council, is an extraordinary 
member. , 

3. Six Ordinary Members of Council, of whom 

three must be members either of the Civil 
or of the Military service in India, and one 
must be a l^rister*of five years' standing. 
No special qualification is required for the 
, Financial or^e Public Works Member. 

4. The Governor, Lieutenant-Governor, or Chief 

Commissioner of the Province in which the 
Council sits for the time being. 

5. Not less than six, nor more than twelve, addi- 
• tional Mfembers, of whom one-half must be 

non-official. 

The full complement of the Council is thus twenty. 
Of these, thp Viceroy, the Commander-in-Chief, and the 
six Ordinary Met^ters of. Council, conduct the whole 
Executive Government of the country. This busi- 
ness js^distributed between seven Departments;^ the 
Viceroy and the Ordinary Members of the Council 
having each charge of one of these Departments. 
This, however, is a mere arrangement for conveni- 
ence. Legally, any Member might take charge of 
any Department, — indeed, the whole Departmental 
• system is purely Executive, and might be, ^s it often 

Enumerated at p. 191 of Vol. L, with a view to showing the distri- 
bution of business under the Earl of Mayo. Their usual order is as 
follows'f---(i .5 Home Department; (2.) Department of Agriculture, 

- Revenue, and Commerce ; (3.) Foreign Department ; (4.) Military De- 
parlinent ; (5.) Financi^ Department ; (6.) Public Worhs Department ; 
(7O LtSfeislative DepartSnent. — W. W. H. 
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has been, readjusted, by an Executive order, to suit 
the state of things for the time being. 

For legislative purposes, all the Members (whether 
they belong to the Executive Council or not) stand 
legally upon the same footing. ^ Any one of them 
may introduce any mehsure, 'and take charge of its 
passage through the Council, according to the rules. • 
There is, however,- as wi?lk -a distinction »bfetween 
Indian and English legislation, as there is between 
other branches of the Government of India and that 
of the United Kingdom. In the first place, India 
possesses, and the United Kingdom does not possess, 
a Legislative Department as well as a *Legisfature ; 
that is to say, it possesses an office the function of 
which is the superintendence of all matters connected 
with the enactment and reform of the laws, and which 
is under the charge of a member of the Legislature. 

In the second place, the small size of the Indian 
Legislature, the fact that it consists of only one body, 
and the fact that its duties are purely legisratxv'r--and 
that has nothing to do with Executive Government, 
expedite its proceedings to an extent which it is 
difficult for any ohe accustomed only to England ey^ 
to imagine. • 

In the third place, the comparative fixity of .tenure 
of the higher Indian officials, who' usually h^ld ^heir 
posts for a tenri of five years, and the practice which 
prevails of carrying on the legislative business con- 
tinuously, and not in separate sessions, at thei end of 
which every Bill not passed is lost, all give a degree 
of vigour and system- to Indian L*egislation i%like 
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anything knovfn in England, and which I hope and 
believe compensate to a considerable extent for its 
unavoidable defects and shortcomings. 

So much for the Legislative Council. I will now 
shortly describe the Legislative Department. 

Till within the laSt few* years, the .Legislative 
Department was not, properly speaking, a department 
of th# Oovqrnment tjf India at all. It was a sub- 
division of the Home Department, one of the Assist- 
ant Secretaries of which was charged with the duty 
of preparing the drafts of any Bills which might be 
required if legislation was decided upon. It appeared,- 
however, to Lord Lawrence’s Government that so 
important a duty ought to be discharged by a distinct 
department, and a separate Legislative Department 
was accordingly constituted. It was provided that 
proposals for legislation were not to be initiated by 
the Legislative Department, but that it was to be 
set jn motion by other departments of the Govern- 
mep^ its services^ might be required. This 
principle Was scrupulously observed, both by Sir 
Henry Maine and myself ; and ^of the numerous 
.^qts which were passed whilst we* held office, those 
•only excepted which repealed, consolidated, and re- 
enacted existing laws, I do not think that one origin- 
ate4 in JtKe Legislative Department. It is ’important 
to. mention this, as it shows the injustice of the charge 
of oVer-legislatioa which was frequently urged both 
agaiifsl! Lord Lawrence’s and against Lord Mayo’s 
Government. During my tenure of office, there was 
no legislation whatever which increased the bulk of 



ISO NATURE OF ITS WORK. [^t. 47-50, 

the law, or which varied it in any imfjortant degree, 
unless specific experience had shown the necessity for 
it in the Executive Administration. 

The Legislative Department then consisted of a 
single European officer, with the title of ‘ Secretary 
to the Council of the' Vicertx/ for tlie purpose of 
making Laws and Regulations.’* He and the Mem- 
ber of , Council in charge df^die depqrtsnen# drew 
nearly all the Bills which were required, though in a 
very few cases Bills were drawn by members who 
introduced or had charge of them. When the Bill 
bad been drawn and introduced into the Council, it 
was circulated for opinion, in the case of generaf Bills, 
to every Local Government in India ; in the case of 
Bills restricted in their operation to particular parts of 
the country, to the Local Governments interested.* 
The Local Governments sent copi^ of tho Bill to the 
District Officers, or others in whom they reposed 
confidence, or whom they supposed to be specially 
interested in the working of the Bill when pdssfedr;,. In 
many Instances, the District Officers were ^directed to 
obtain the opinions of private persons, natives, or 
others who would* be directly affected by the measqr?. 

^ This officer has jiow developed into a Secretary to the Govern- 
ment of India in the Legislative Department, and is assisted' by a 
Deputy-Secrdtary (a covenanted civil servant* of special legal attain- 
ments).--W. W. H. " " 

* The following are now (1875) Local 'Governments of India 

(i) Bengal, (2) Madras, (3) Bombay, (4) the North-West Provpices, (5) 
the Panjib, (6) Oudh, (7) the Centr^ Provinces, (8) Burma^, (9) Mysore 
and Coorg, (10) Assam, constituted as a separate Administration m 
1874. In certain cases, Bills are also forwarded through the Foreign 
Department for opinion to th^ political agents^nd residents at Native 
Courts.— W. W. H. ■ • 
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Besides this, the Bills were published in extenso in 
the Gazette, somatimes many months before they 
were 'passed, and were thus submitted to the fullest 
possible criticism and discussion. 

As •soon as the ifeplies of the Local Governments 

• • 

and their agents wei^ received, a Special , Committee 
sat upon the Bill, and rf:onsidered with careful atten- 
tion, jftcrt on^ every •diduse in it, but every opinion 
expressed upon every clause, eithei: by the Local 
Governments or by their agents. In important 
measures, this process was very long and elaborate. 
In the case of the Code of Criminal Procedure, which 
was re-enacted in 1872 (as Act X., 1872), the materials 
before the Committee formed a folio volume, which 
must have contained 400 or 500 closely printed pages 
of minute criticism on every section of the Bill, by 
officers connected^with the administration of justice in 
every part of the country, as well as by the Local 
Goyernments. 

jyif^n* the Spedat' Committee had agreed upon 
their Report, and had made such amendments as 
appeared to them to be required,^ the Bill was again 
^ipught before the Council after h^ing been, in some 
’ cases, re-printed and re-published in order to give a 
further opportunity to the public of expressing their 
qpinioq upon it. 'Before the Council the motion was, 
jthat' ‘ the Bill, as amended by the Select Committee, 
be tcdcen^ into consideration.' This gave further' 
opportunity for the discussion of the principle of the 
> Bill:^ If the motion was carried, any further amend- 
mdfits which nlight be required were proposed and 
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disposed of, and, finally, the motion was put, ‘that 
the Bill do now pass.’ After this, the Viceroy’s 
consent wals necessary, and when that was obtained 
the Bill became law, though it might afterwards be 
disallowed by the Secretary of Sta\:e in Council. • 

Such was and is the process’bjf Indian Legislation. 
It was' the ol^ect, both in Lord Mayo’s time and in 
the time of Lord Lawrence, of 'touch hostile criticism. 
The great complaint made against it was that there 
was too much of it, that the Legislative Department 
was over-active, that too little attention was paid to 
native views and feelings, and that the Legislation 
was coloured throughout by a desire to introduce 
English law into India; and to regulate everything 
from the English lawyers’ point of view. Again . and 
again I have heard it said that the greatest Legislative 
Reform required in India was th^ abolition of the 
Legislative Department. 

I am convinced that these criticisms were ajto- 
gether unjust. They were founded to a vfer^gsj;eat 
extent upon mere ignorance ; ibr although every Euro- 
pean in India who holds kny official situation is of 
necessity more or less acquainted with certain parts 
the law, few had at that time any general knowledge ' 
of it, or had given the subject any systematic study. 
The result Vas, that when they had" once obtained ^ 
rule of thumb acquaintance with any Act or set- of 
Regulations, however intricate or ill-expressed,’; they 
were apt to resent any alteration which gave them 
the trouble of recognising their old knowledge in a^ 
new and improved shape. When I^ome to exarflihe 
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the particulars of Lord Mayo’s Legislation, I shall 
show in detail the.importance of this observation. 

Afart, however, from this, there are some general 
objections to legislation which have very great in- 
fluenee on the minHs of Indian civilians, though they 
are seldom put forv^d in fexact words. They are 
intimately connected together, and are as follows. 

In the .fifst placey^thany persons otject not so 
much to any particular laws, as to the government 
of the country by law at all. They have an opinion 
which I have in some instances heard very distinctly 
expressed by persons of high authority, that the state 
of things throughout India is such that law ought in 
all cases to be overridden by what is called equity, in 
the loose populsEt sense of the word. That the Courts 
of Justice ought to decide not merely whether a 
given contract l^as been made and broken, but 
whether it ought to have been made, and whether 
its breach was not morally justifiable. In short, that 
th£ 5 e <)ught to be nd* law at all in the country as 
far as natives are concerned, but that in* every 
instance the District Officers ought to decide accord- 
ing to their own notions, subject ’only to correction 
' by their superiors. 

In .the second place, it is a favourite doctrine 
lyith pereons wh6 hold this opinion, that the Govern- 
ment of India possesses the absolute power of the 
old native States, subject only to such limitations 
as^. has chosen to impose upon itself by express 
•-fciw. That every new law is thus a new limitation 
oii'the general ^dwers of Government, and tends to 
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diminish them, and that there ought *to be as few 
laws as possible, in order that the vigour of the 
executive power may be maintained at a maximum. 

In the third place, the existence and influence 
of these views is explained by tRe relation between 
the old Supreme Courts and dig Government. The 
Supreme Courts at Calcutta, Madras, and Bombay, 
were originally established fotVie purpgs® of acting 
as a check upon the powers of the Government, 
especially over English residents in India. It was 
considered, and not without reason, that by estab- 
lishing courts independent of the Local Government, 
armed with somewhat indefinite powers, and ad- 
ministering a system of law of which they were the 
only authorized exponents, a considerable check 
might be placed upon any despotic tendencies on 
the part of the Government. T^e effi^t of this 
policy was, in the first place, to produce bitter dis- 
sensions between the Government and the Supreme 
Courts, both at Calcutta and at Bombay^ ^dein 
the next place, to set the %ipreme Courts and the 
English law, of wHch they were the administrators,^ 
before the eyes of every European in India as tli^ 
representatives Of a power not only different from, 
but opposed in spirit and principle to, the powers 
of the Government. Nothing strubk me rriore in 
my intercourse with Indian civilians, than the manner^ 
in which the senior members of the service seemed to 
look instinctively upon lawyers of all kinds as -fii^ir 
natural enemies, and upon law as a mysterious powe^v 
the special function of which was to prevent, or afall 
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events to embVrass and retard, anything like vigorous 
executive action. • I was once discussing with a mili- 
tary ‘officer of high rank, and in high civil employ, the 
provisions of a bill for putting certain criminal tribes 
in the North- Weft Provinces under police super- 
vision. When I sljp*wed him the powers which it 
conferred upon executive officers, he said, * It is quite 
a new* idea, to me •flitit the law can be anything 
but a check to the executive power.’ These three 
feelings, general disbelief in government by law, a 
claim to absolute power on which law is the only 
limitation, and a somewhat bitter recollection of the 
opposition • between the Queen’s Courts and judges, 
and the Company’s Courts and servants, ' are, I be- 
lieve, the true e’xplanation of nearly all the complaints 
which are made of over-legislation. 

I may*^ive a^ few illustrations, which will throw 
further light upon this way of thinking. One of 
th^ commonest of all complaints against Indian law 
is^thA ft is stiff and^inelastic, that it does not adjust 
itself to the exigencies of real business, and so" forth. 

^ I have heard these complaints perhaps a hundred 
,tvnes, and whenever I heard theift I asked the same 
question, 'Which particular law do you refer to, 
and in what manner would -you make it more 
elastic,?^ If, a5 was generally the case, I got no 
^disliftct answer to this question, I used to ask whether 
the- ©bjector thought .that the Penal Code was too 
deffnite^and that it could be improved if its dehni- 
<(!tions: were made less precise ; and in particular, 
whether, he w&uld like to have the definitions of 
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murder or theft, or of any and -vvhalf other crime, 
altered, and if so, where and how ? » These questions 
were hardly ever answered. I generally found That 
nearly every one, when, closely pressed, gave the 

same illustrations as to what he ‘understood by the 

* • 

stiffness and want of elksticitj^ pf the law. They 
all referred to those sections of the Code of Criminal 
Procedure which require the bftker presiduig ‘at the 
trial to take down the evidence with his own hand, 
and their notion of rendering the Code more elastic 
was that this requirement should be relaxed. 

These sections are the chief guarantee that a 
judge actually does his duty, and 5oes not merely 
pretend to do it. They are the great security for 
a fair trial to the person accused. Before they were 
inserted in the Code, it was a common practice for 
the judges not to hear the witnesses ^t all, but to allow 
four or five native clerks to take down the evidence 
of as many witnesses in as many different cases, at 
the same time ; and then to form his opirfioh, not 
from hearing the witnesses, but from reading, or from 
having read over to him, the depositions taken by 
the native clerks. Tn fact, the elasticity which the, 
critics in question , really wished for, appeared to m6, 
on full examination to be elasticity in the degree' 
of attention* which they were to bestbw on the most 
important of their own duties. 

A friend of mine, whilst inspecting an important 
frontier district, received complaints from the offiijprTh 
charge of it as to the want of elasticity in the existing' 
• system ; and on asking what he meant, was infdrmbd 
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that he had found it impossible to punish certain 
persons whom ^je knew to be guilty of murder. 
His* informants would not come forward as wit- 
nesses for fear of the veiigjeance of the relations of 
the criminals, and* the law did not permit him to 
move witRoTit a regular trial. ‘ Then,' replied my 
friend, ‘what you yjant is power to put people to 
death .witliout any trlai at all, and on* secret infor- 
mation which is satisfactory to your own mind, and 
for which the persons who give it are nqt to be 
responsible.’ This, no doubt, was what the officer 
in question did want. It had not occurred to him 
that* the impunity of a certain amount of crime was 
a less evil than the existence of an arbitrary and 
irresponsible power, which would practically have to 
strike in the dark. 

Perhaps the strongest and most important of all 
illustrations 'of ^e feelings under consideration is to 
be found in the frequency with which the Government 
of .India is urged to*interfere, as the phrase goes, on 
behalf of»the ancient aristocracy of the country against 
usurers. I do not desire to express any opinion on 
this policy, but the grounds on which it is advocated 
afford a curious instance of the grounds on which 
■'^eopje in India frequently attack law and legisla- 
tion. The commonplaces on the subjei^^are of this 
kind : ‘ Our refined systems of law are totally un- 
suit<^ to a simple aad primitive people, who, by 
their ri^id application, have in many instances been 
.^redi^^d to the position of cultivators of the land which 
was (felce their <fwn : the sly village usurer, who was • 
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well acquainted with all the subtleties of •the law courts, 
having supplanted them in the position of owners.’ 

I will not enter into the question whether it 'is or 
is not desirable, under the circumstances, that people 
should be made to pay their debts,*, and that their, land 
should be liable to be sold to s^isfy therfi. * That is a 
question on whicl;i a great deal juight be said. What 
I wish to notice is the gross fallacy of condemning law 
and legislation in general, because the provisions of 
one particular law which allows land to be sold for 
debts may be open to question. There is nothing 
specially refined or technical in the law in question. 
What is really objected to is its stringent simplicity. 
A law which mediated between the usurer and the 
landowner, which tried to secure to the one his just 
claims, and to the other the enjoyment of what he had 
been accustomed to regard, as his^ ancestral rights, 
would have to be far more complicated than a law by 
which a judgment creditor may sell his debtor’s land 
by auction. In this, as in numberless other instances, 
the coiipmonplaces about simple and primitiws popula- 
tions and refined systems of law mean merely that 
particular laws ought to be altered, which is a reason 
for, not against, legislation. To wish to put an end 
to legislation because some laws are not wise, ip like 
wishing to ^Ut an end to tailors because some cltMiIfies 
do not fit. To argue that, because some English law. 
are unsuited for some Indian populations, law in ^ene$ 
ral is not the instrument by which India ought to*-b 
governed, is to assume that law is not that y^hich aj 
legislator enacts as such, but a myst^ous something 
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which is to be»found in England, and which must be 
introduced bodily into India, if India is to be governed 
by law at all. 

The only rational meanin^f which can be ascribed 
to su^h language as*I refer to is one which is not ex- 
pressed, betause it caiviot be*avowed. It is, that the 
person who uses it wopld like the law to stand as it 
is, but that the District Officers should use their own 
discretion about putting it in force. This 'is only a 
weak form of the doctrine that India ought to be 
governed, not by law, but by personal discretion. 
A law which people may enforce or not, as they please, 
is not a law. at alft 

Before I attempt to draw an outline of Indian 
legislation in general, and in particular of that which 
took place in the time of Lord Mayo, I will state 
shortly thp principles on which it has proceeded. . 
After muclf consi^eration<of the subject, I believe that 
those principles have been acted upon with little varia- 
tion from, the days of -Lord Cornwallis to the present 
time, though I have no doubt they have been 'appre- 
ciated more fully, and acted upon on a larger ’scale, 
Since the suppression of the Mutiny and the transfer 
•5f*the Government of India to the Crown. At all 
events, they are the principles which forced themselves 
on my mind whilst I was in charge of the^egislative 
department; and I have reason to believe that my 
m pews do not differ very widely from those of 
^AQBral bf the distinguished men whom I had the 
^hinour to succeed. 

'j I " 

The .gi«at questions which, as it appears to me, 
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connect themselves with the subject of Anglo-Indian 
legislation are as follows ; — 

1. Is it necessary to govern by lav/ at all, op is it 

possible to govern without law, and by mere personal 
discretion ? > 

2. To what subjects 6hould( the laws'td be enacted 
relate ; and, in particular, how ^ar ought they to inter- ^ 
fere with, and how far ought" they to be based upon, 
the custofns and manners of the people ? 

3. What is the most convenient form for the laws 
which it is necessary to enact ? 

Upon each of these questions I will make some 
observations. ’ , <- 

I. Is it necessary to govern by law at all, or is it 
po'ssible to govern without law, and by mere personal 
discretion ? 

The theory that government by law is jjot suitable 
for India,* and that everything ought to be left to the 
personal discretion of the rulefs, that is to say, of the 
District Officers, is one of those theories which many 
persejijs hold, though no one who regards his own 
reputation will avow it. In England, every one 
will admit in words that popular education is aii 
admirable thing, whilst many persons couple tha 
admission with qualifications intelligible only^ upon 
the supposition '(which is undoubtedly true) that in' 
their hearts they believe it to be mischievous.* fn 
India, whilst hardly any one will be found to m^intaifi 
distinctly that the personal discretion of .local rulers, 
free from all law whatever, is .the true method of 
government, numbers of people qv&lify their consent 
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to the propositwn that the country must be governed 
by law, by commonplaces like those of which I have 
given«specimens, and which really mean that unfettered 
personal discretion would be a much better thing. The 
unavouved influence pi this theory acts so powerfully, 
that it will be by no n^pans superfluous even now to 
show how baseless and mischievous it is. 

In dping this it ig necessary to refef shortly to 
commonplaces, which are ‘often forgotten because they 
are so familiar. Often as it has been repeated, it is 
not the less true, that the main distinction between 
the government which we have established and the 
government, which it superseded is, that the one is 
in the fullest sense of the word a government by law, 
and that the other was a government by mere personal 
discretion. It is also true that the moral and general 
results of ^ government by law admit of no compari- 
son at all \vkh tkose ol^ a despotism. 1 do not 
believe that the people of England, as a whole, 
would •take any sort-*.of interest in supporting a 
mere despotism, differing from those of the ^jative 
rulers only in the fact that it was administered by, 
Englishmen. • 

•* Government by law is the only real security either 
for life^or property, and is therefore the indispensable 
• condition of the growth of wealth. This no mere 
pi^rase. * Before the introduction of law, it admitte4 
6f coi^siderabfe discussion whether property in land 
existed i?*^ndia at all. It admits of no discussion 
that the val|^ of landed property depends entirely 

upon the limitati«ll of the Government demand, and 
voi» li. • ‘ i. 
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upon the due adjustment of the relations between 
the cultivators and the zamindars. 

Laws, therefore, of some kind there must be ; but 
if this is admitted, it is impossible to stop short of a 
complete system of law providing for all the common 
exigencies both of daily life apd of government To 
suppose that law and despotic power can subsist side^ 
by side, is to show • complete Jgnorance jof ,the very 
nature of law. The essence of a system by which 
person and property are secured, lies in the general 
principles that no man is to suffer harm either 
in person or in property, except according to law. 
Despotic power or personal government,, whicb is the 
same thing, is nothing but a power to compel people 
in general to obey the orders of the ruler, whatever 
those orders may be; but this compulsion can be 
effected only by inflicting, or threatening to inflict, 
harm either on their persons or their pi*oJ)erty in case 
of disobedience, which cannot be if they are not to 
be so harmed except by law. Thus the notion 'of a 
compromise between law and despotisn\ is like a 
compromise between straight and crooked. The two 
ideas exclude each other. 

In no part of the world is the truth of, this theo^ 
more emphatically or more frequently illustrated 
than in .-India. Ever sin^ the very earliest 
tions of Lord Cornwallis, the liability of the'GoV)^- 
ment of India to be sued in its own feurts, like, ‘a 
private person has not only been establi^ed byJaw, 
but, as every Indian knows, though English traders 
may not be aware of it, it has beenV)ontinually caccied 
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into practical diect The means by which the poorest 
peasanf in India C 9 .n obtain against the Government 
of India a remedy for any wrong he may have sus- 
tained from it, are far simple/, more clear, and more 
effectual than the tfieans by which the richest and 
most influential man^in England can get a remedy 
against the Government in England. The Govern- 
ment, moreover, as avety one in India well knows, 
is at much the same sort of disadvantage when it is a 
party to a suit in one of its own courts, as a powerful 
railway company is in England when it is sued for 
negligence before a jury. The liability of the Govern- 
ment extends to eich of its representatives personally. 
Less protection against suits for any wrongful proceed- 
ing is given to District Officers in India than would be 
given to magistrates and judges in England. A man 
might easily be rujned by suits or prosecutions for a 
single false 4tt!p. , <• 

It is true that in many parts of the country the 
pe^le’^re still unaware of their legal rights, and 
accustomed to submit to the orders of the Si^^kdr 
(Government) and its representatives with much of 
obedience which they showed* in old times to 
nfieir native rulers; but this is merely the remnant 
of state* of things which, as many signs show, has 
or is rapidly pafsing away. Dunng my 
ia India several cases occurred of actions 
sTg^it DisHiCl Officers in the Panjdb for official acts, 
whft:K.woCIH in former tim^ have been regarded as 
irrdsistibtie decreesi of fate. 

' -^E^ies^Vbowevdt’* significant, were isolated cases. 
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But one process is going on in evet^ parjt of India 
which would be in itself sufficient, proof of tfie abso- 
lute necessity of governing India by law, and hot by 
personal discretion, if tjiere were no others. This is 
the growth of private rights, '.and particularly of 
private rights in the land und»r the protection of our 
courts and settlement officers. Your work on Orissa, 
draws attention to a strikin^caee of this. , For many 
centuries India was actually governed, as many people 
think in their hearts it ought still to be governed, by 
the personal discretion of an enormous number of 
despotic rulers possessed of various degrees of power 
and importance. In their days, ihdistinct^ ill-hnder- 
stood, and fluctuating customs, liable to be modified 
in every sort of way by the individual fancy of in- 
numerable rulers, occupied the place of definite law. 
The result was, that society was,, so to speak, worn 
to the bone. It became *an enortnoul aggregate of 
villages, each forming a kind of unit, with its own 
ill-ascertained customs and isolated interests. 
some* cases, and particularly in Lower Bengal, evfc'g;^ 
the villages were to a considerable extent broken up, 
and no political* organization of any sort survived 
except the relations between the landholders and the 
individual husbandmen^, .which was little more ^n 
the relatR>n between,, the oppressor and the opprCS^iSfe-^ 
In less disorgani^d (districts the country becain$.:a 
mass of villagie communities, presided over by per- 
haps the most inorganic, ill-defined aristocl’acie»rt!^ 
monarchies tlrat ever existed. , , . ^ 

Owing to a variety of causeSrCohsidei^bltEi'int^i^ii^ 
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has recently been attached to the village communities 
of India. The fact that they have existed for so 
many centuries, and under so many different rulers, 
has invested them with interest for many people. 

An institution whic^i has endured so much without 

• - 

being destroyed, mus{,*it is supposed, be v6ry. strong. 
, Moreover, the institutions of Indian villages have 
been descril^ed with Cjiaracteristic clearness, and 
used with characteristic skill, to explain interesting 
historical problems by^my predecessor. Sir Henry 
Maine. I think there is some danger lest these 
inquiries should be perverted so as to support infer- 
ences* wlych I know would be entirely repudiated 
by their author. The historical interest oi these 
institutions and their durability speak for them- 
selves ; but the merits of an institution are not to be 
measured either by its durability or by its historical 
interest The fact that fhe institutions of a village 
'Community throw light on the institutions of modem 
^.Eutope, d!nd the fact That village communities have 
'‘altefred biTt little for many centuries, prove onlf that 
society in India has i^mained for a great number of 
^eoturies in a stagnant condition, unfavourable to the 
•growth of wealth, intelligence, political experience, 
the moral and intellectual change^ which are 
^^^pliedjn these ^processes. The conditioiTof India 
fi^ijl^nturies past shows what the village communities 
iteall^jworth. Nothing that deserves the name 
-political institution at all can be ruder or less 
vsafi^fa^bry in its results. They are, in fact, a crude 
•^'forli of Socialism, jfcalysing the growth of individual 
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energy and all its consequences. Tlie continuation 
of such a state of society is radically inconsistent with 
the fundamental principles of our rule both in theory 
and in practice. I haver heard from every part of the 

i 

country — from Calcutta to the Panjdb— ^that both the 
joint Hindu families and the f ijlage communities are 
breaking up^in all directions. 'This was regarded by ■ 
many of my informants as^lnaftter of regref, partly 
from general conservative feeling, partly because it 
is of course a serious thing ip the eyes of a District 
Officer to watch the decay of any institution which 
fulfils, however roughly, the elementary purposes of 
society. I was led, however, by their information to 
believe that the change is simply one of the natural 
results of the discharge of our cardinal duty in India, 
the preservation of the peace. The condition of 
things which made the village communitltes possible 
was the sovereignty of each village, its elders and its 
customs, and the settlement of disputes by violeynce. 
If individual members of the community ha^ in .all 
cased^’to submit to the village rulers, albd if .the 
villages had to guard their property by their owii 
force or fraud, tfie village formed a self-contained 
community, regulating its own affairs, and confining** 
the interrat^ and prospects of the members within 
very narrow bounds. The zamindar and hjs supe^?*' 
riors, whoever they m^ht be, exercised iheir po\vier| 
so loosely, and were affected by so manyjgther con- 
siderations besides those of law or definite customiy 
that their authority did not materially alter this^ state 
of things. With no definite system of law^ nothing 
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could or 4id e^fist beyond a set of customs endlessly 
varying both in th^ir substance and in the degree in 
which* they were observed ; and this, again, led to 
violence in the shape of blopd feuds and boundary 
disputes settled byAhe strong hand, and surviving 
from generation to ^ generation. Loose customs, 

.village communities, and violence in order to settle 
disputes b^ween maft and man or village and village, 
are as inevitably connected together on the one hand, 
as are strict law, an organized government, and the 
rigid administration of justice on the other. The 
reason why village communities and other forms of 
joint firoperty breik up under our rule, is simplj^that 
the law permits no violence, and ultimately no coercive 
authority, except its own. But in order that this may 
be done at all, it is absolutely necessary to have laws 
in the full •sense <jf the word. If Government does 
not allow a* rilan .to asseiftble his friends, arm them 
with bludgeons and axes, and march out against a set 
of.nei^tibDuring villa^rs who have interfered with 
hi^ pastute or his watercourse, it must determine 
whether he or his antagonist is in the right ; and it- 
must determine this according to ’rules which must 
*be, made distinct for the purpose of getting to a 
decision : and this is law. In a word, peace and law 
together, jusf as elastic custom and vlblence go 
jogether. But every one admits that, whatever else 
aye,^do injndia, we must keep the peace; and this 
fs- strictfy eqv^valent to saying that we must rule 

• :/|‘icafli^t»,hov^Yer> consent to look at government 
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by law and not by individual discretion as a neces- 
sary evil, though, for the reasons. I have given, its 
necessity appears to me to be quite incontestable. 

I believe, on the contrary, that it is a benefit which 
it is impossible to over-value. 'The benefit is two- 
fold. In the first plac^, lawsP yiisely made are abso- 
lutely indispensable to really vigorous administration. 
The whole histoty of our ^iule in InjJia niight be 
brought forward as a proof of this ; but the most 
striking of all proofs of it is to be found in the 
government of what used to be called the Non- 
Regulation Provinces. The popular notion of a 
NoUji^egulation Province used to be, that it ‘was a 
Province governed without law, and by personal dis- 
cretion. I shall show hereafter that this was a 
mistake, and that, in fact, the very first step taken 
by the most distinguished administrators of the 
Non-Regulation Provinces* was tOcestabfish in them 
far better, simpler, and more scientific systems of 
law than were then in force in the Regulktion Pjro- 
vinces!! A Non-Regulation Province wais, in fact, 
a Province governed by sensible laws instead of 
clumsy ones. ‘ . „ 

In the second place, the establishment bf.^a“ 
system of law which regulates the most important 
part of fEe d^ily life pf the people, constitutes in ‘ 
itself a moral conquest more striking, more durably 
and far more solid, than the physical conqijest which 
renders it possible. It exercises an. influence over 
the minds of the people in many ways comparable 
to that of a new religion. The ^^ongest illu^ra- 
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tions of this afe to be found in the fact that law 
is the subject which attracts more students at the 
different universities and colleges established through- 
out India than any other. ' 5^ early the whole of the 
education which the* best instructed class of natives 
receive is education m Anglb-Indian law. In order 
,to appreciate the significance of this fact, it is neces- 
sary to«regi^niber that ^oth Hindus and Muham- 
madans throughout India have from the earliest times 
been accustomed to regard law and religion as two 
sides of one and the same subject. Our law is in 
fact the sum and substance of what we have to 
teach* them.‘' It fs, so to speak, the gospel qf the 
English, and it is a compulsory gospel which admits . 
of no dissent and no disobedience.^ 

For all these reasons, I can feel no hesitation 
about answering ,in the affirmative .the question, 
whether it is*necessary tfl govern India by law ? 

The question whether it is possible to govern 
w^houf law,’ by mere personal discretion, must be 
answered' in the negative with equal d^sion. 
Practically, the task is impossible. If the ruler has 
po.laws provided for him, he will hhve to make them 
Tfoj himself, for no one could be so inconsistent as 
to. decide similar cases in different waj^. A steals 

It shofild not be forgotten, however, that one cause of the popularity 
bf the law classes in the Indian universities afose from the fact that the 
law is l^eyond all comparison the most lucrative profession for a native 
of India, avd*nndeed, until lately, the only one of our European profes- 
?iotiS« which a Hindu of good caste could adopt Medicine and Civil 
Enginieering are also .becoming recognised careers for the respectable 
Hin'du9> ^d the me^ai classes are now not less crowded than the 
La\f/tecturdt;*^W. W^Hi 
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B’s bullock and sells it to C, who b\iys ^ in good 
faith. If the ruler restores the .bullock to B, he 
cannot allow F, under similar circumstances, to Vetain 
another bullock stolen by D from E. If he did so, he 
would at once be subject not merely to the imputa- 
tion to bribery, but to a strong^ temptation to accept 
bribes. There must be a rule for such cases, and, 
this is law. If the Governmeat does not UKike the 
laws, each officer, or each little clique of officers, will 
make their own, and they will be full of vague- 
ness and confusion. Practically, they will buy a 
few English law books, and apply them in a very 
unintelligent servile way to the 6ases which ’come 
before them. Distinct law is as necessary to the 
good administration of justice, as clear orders and 
well-defined duties to vigorous executive action. 

The second question which I .proposed is, ‘To 
what subject should the litws enacted 'relate, and in 
particular how far ought they to interfere with, and 
. how far ought they to be founded upon, the manners 
and customs of the people ?’ ‘ 

This is one of the cardinal questions of Indian 

c • 

government, and' the answers given to ' it hqv^ 
divided, and probably always will divide, the rulers* 
of the countiy into parties distinguished from each 
other by^he extent with which they think it right 
to interfere with , native usages. • .! 

It always appeared to me one of the m<»t interest- 
ing of the innumerable problems which the Indian 
Empire must suggest to every attentive!, observer. 
It is not the less interesting because,' like all sack 
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questions, .it is,* 1 think, a question of time, season, 
and opportunity. Xo show the importance of this, 
it wiir be necessary to sketch shortly the views of 
which the subject admits. ‘ . 

One view, when/ fully worked out, is, that we. 
ought to rule India ^entirely ‘through native agency 
.and on native principles. In order to do this it 
would be, pr, rather *t l^ould have been, necessary, 
to find or to establish in every part of India native 
rulers, spiritual and temporal, who would have 
been supported in governing the country by all 
the force of European energy and organization. 
They* would hav^ collected the revenue, admini- 
stered justice, and generally have governed the 
country by their own methods. They would thus 
have acted as mediators between the small number 
of Europeans and the immense mass of natives. 
The ultimate result would* have been the establish- 
ment of a vast native monarchy, or congeries of 
m^arcfiidls, under European direction and control. 

It requires but little knowledge of Indian Kstory 
to know how seductive this policy has appeared to 
yiapy eminent men, or how often find on how wide 
Viscale it has been acted upon. Whenever a history 
of the Indian Empire worthy of the subject is 
* ‘v^ritten,^ a large ^art of it will be occupidO with a 
specification of the numerous attempts which have 
been •made to give practical effect to the theory 
that*. InJia ought to be governed by, or at least 
thf^nglvthe hatives of India according to Indian 
ideas. ..i .Ltbinte 4hat all such attempts have failed. 
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aod for two simple reasons — first, Ifidian, ideas on 
the subject of government are wyong. They have 
been proved to be* wrong by centuries of all* sorts 
of calamity, leading at, last to general anarchy, and 
to the degradation of a large portion of the human 
race. Secondly, the effect of Cheir prevalence during 
a very long space of time has. been to produce men 
and institutions through whfemo and by whith it is 
impossible to govern. If the English Government 
were to try to act in India the part of an Oriental 
despotism, it would be liable to all the standing and 
intolerable places of such an institution. I will 
mention a few of them in a very summary way. 

If we were to try to rule India by Oriental methods 
and agents, we should either make ourselves respon- 
sible for all the oppressions of all our native agents, 
who would be set free by our protection* to a great 
extent from the only check upon Ahem, the fear of 
popular vengeance, or we must keep them in order, 
which can only be done by appeal, superirtteiidenpe, 
contrc£ — in fact, by law. ^ 

The curse of every despotic State is perspnaT 
intrigue. If the Whole of India were governed .by 
native rulers under British supervision falling short* 
of organized Jaw, the British Government would have 
to pass its whole time in watching and regulating aji * 
enormous mass of petty pe^onal intrigu^, which . 
might at any moment break out into more (%r less 
important revolt and civil war. 

In such a state of things a very large native army 
would be necessary ; and if the army came to re^d 
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itself, as it probably would, as the ruling power in the 
country, the Government would continually live under 
the threat of mutiny. 1 have little doubt that this 
state of feeling did actually^ exist to a very great 
extent before 1857. ,*1 have, indeed, been led by more 
consideratiohs than I l^ve at*present time to state, to 
the opinion that the IVlutiny of that year ought to be 
regard^ as the br^^*down and explosion of the 
policy which so many persons are anxious, for differ- 
ent reasons, to revive under a variety of forms. 

Again, the two leading divisions of the native 
population are the Hindus and the Muhammadans. 
If, therefore, the English Government is’ to govern on 
native principles, it must govern either on Hindu 
or on Muhammadan principles, and each course is 
impossible. It is impossible for any one but a 
Muhammadan to govern Muhammadans,' except upon 
principles \ 7 hich jdirectly conflict with their funda- 
mental articles of belief ; and the same is equally true 
of HiWflus, though theHruth may not be so obvious. 
Every Government has indeed its own moral and 
social standard, which gives colour to its legislation 
and to its institutions. . • 

•* For all these reasons, it seems to me that the 
notion that India can be governed through native 
agency, and on native principles, is condemned alike 
by theory and by practical experience. 1 feel no 
*doubJ at alk that the only course upon the subject 
which it'iiTpossible to take is to govern the country 
Upon Eiuropean principles. 

inasmuch, however, as this doctrine Is liable to 
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be misunderstood, and as the charge of pver-legis- 
lation so often made against tjie Government of 
India proceeds to a great extent upon the si^posi- 
tion that they have in fact misunderstood it, it is 
necessary to explain somewhaf .more fully in. what 
sense I understand it,* and l^lieve it to have been 
understood by the Govemn^ent of India. When^ 
I say that *India should be^ gQverned oq European 
principles, I mean only that it should be governed 
on those principles which have been shown by the 
experience of Europe to be essential to the attainment 
of peace, order, wealth, and progress in the arts and 
sciences. I ’advisedly pass over the question ‘as to 
the persons by whom these principles should be ap- 
plied. It would lead me too far to enter in this place 
upon the question of the division of Government 
employments between Europeans ^and natives. No 
one can feel more distinttly than „ I tiie' madness of 
the smallest unnecessary interference with the social 
habits or religious opinions of the country.* 'l* wopld 
not tpuch a single one of them except^ in caserf 
of extreme necessity; but I feel that, in the long 
run, the mere introduction of peace, law, order, unj- 
restricted competition for wealth, knowledge, anrf 
honours, and an education to match, will produce a 
social resolution throughout every part of India, modji- 
fying every part of the 'daily life of the natives, and 
changing every article of all their creeds. -^The due 
discharge of the one indispensable duty oi keeping 
the peace, the suppression throughout the Empire of 
violent crihie and of intestine war, Vill as ^inevit^y 
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cause a social cevolution in a society which for cen- 
turies has been the theatre of disorder and war, as 
damming up a river will cause a lake. In the one 
case as in the other, provision must be made for 
the nf w state of th^gs under the penalty of fearful 
disasters. * ^ • 

The great probleril pf the English in India at the 
present ada^, as I uiyietstand it, is to s*ee that the 
political and*social revofution, at the head of which 
they have been placed by the course of events, runs 
into proper channels and produces good results. What 
the ultimate results of the establishment of the British 
Empire in India may be it is impossible to foretell, 
and I should regard it as idle presumption to offer 
any conjectures of my own upon so vast a subject. 
I may, however, observe in general terms, that it seems 
to me mosjt unlikely that, as regards- either politics, 
religion, or morals, India will reproduce Europe. I 
believe that on all these great matters it will by 
de|frbe3^develope doctrines, practices, and institutions 
pf its -own, which may, in the course of time, e^iercise 
a considerable influence over other parts of the world. 
Changes of this sort are not dependent on legisla- 
tion. All that the law can or ought to try to do, is to 
provide a rational and convenient social framework 
I in which the nem state of things may growiup ; but 
wliat thb new state of things will ultimately be like, 
ft p^§es tiie wit of man to say. . The utmost, I think, 
that Eur6pean experience justifies us in asserting, is 
that the maintenance of peace and order, and the 
supremac^^gf re^lar law,-!-of a law that' is founded 
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on considerations of temporal expediency, and leaving 
religious and all other speculative inquiries to find 
their own level, — is an indispensable condition of the 
only kind of benefits which it is in our power to 
confer upon India. ' ^ 

For these reasons I woul(| answer the question, 
‘To what subjects should th6 laws to be enacted 
relate ; and) in particular, hojir far ought they, to inter -* 
fere with, and how far ought they to be based upon, 
the manners and customs of the people ?' as follows : 
So much legislation is not only justifiable but neces- 
sary as is required for the following objects: — The 
firm establishment of the British ^ower^ the <^redog- 
nition, and if necessary, the enforcement of the prin- 
ciples which it represents ; and the vigorous admini- 
stration of the Government Such legislation ought 
to be fully carried into effect, however much it may 
be opposed to native OB' to European principles or 
habits. Legislation not required for these purposes 
I regard as mischievous and dangerous. I tiimk the 
question, ‘how far this principle extends,’ can* be 
solved only by actual experience. No law should be 
made till it is distinctly perceived and, felt to be 
necessary. No one can*^mit more fully or feel more 
strongly than I the evils and dangers of mere specu- 
lative legislatioh iii India.' .. « 

My own opinion is, thatvthese general principles 
have been , adhered tb scrupulously by the Goverri- 
ment of In^'; and that, if its statute-book i& carefully 
examined;' it will be found that nearly if not quite 
the whole of the redundant matteh> which it pontons 
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is due to faulty legislative style, so to speak, — to 
defective expression and arrangement, — and that 
no Government ever was less justly chargeable with 
enacting laws merely for the sake of legislation. The 
proof ^of this assertion will be found in the develop- 
ment of the* further assertion that all Anglo-Indian 
legislation may be reAuj:ed under three or four heads, 
*the necessity for each gf which may be* shown by 
the plainest and broadest arguments; but before giving 
a sketch of them, I must say something on the last 
of the three questions proposed. 

‘ What is the most convenient form for the laws 
which.it is npcessaay to enact ?' The obvious answer 
to this is, that the clearest, shortest, and most explicit 
form in which the laws can be put must also be the 
most convenient. The proper means of producing 
this result are the kindred processes of codification 
and consolidation. 

By codification, I understand the reduction for the 
first timd to a definite wcitten form of law, which had 
previously, been unwritten, or written only ^ an 
unauthoritative form, such as that of text-books and 
reported cases. By consolidation. It mean the reduc- 
tion to a single Act of all - the written law upon any 
given subject The two 'pi'ocesses run into each other, 
*^and are not realljudistinct Almost all unwritten law 
is ’the subject, of more or fewer statutory enactments 
'\^hich assume its existence. Almost all written law, 
on the othet' hand, assumes and Is founded Upon more 
or less unwritteh law, and is in its turn the source 
of si^greater or lesJ amount of unwritten ^position. 

VQL. n. < M 
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To reduce the law to a compact, intelli|;ible form 
must, for the most obvious reasons, be an object of 
great importance in every part of the world; but there 
are few parts of the world in which it is so important 
as it is in India. Law is of, far greater relative 
importance in India than elsewhere. Every official 
European in the country is jnore or less concerned 
in its administration, and the , number of officials is 
so small, their duties are so varied, and the due dis- 
charge of those duties is so essentially necessary to 
the maintenance of peace and order, and of all that 
depends on them, that the evils of intricacy and 
uncertainty in the law make themselves, felt at once 
by every District Officer in the country, and act with 
equal distinctness on every question of policy which 
comes before the Central Government. In the ques- 
tion, for insmnce, whether, and to what extent, judi- 
cial and executive functions ougll^t to be separated, 
it was always argued that the simplifications of the law 
which had taken place of late years enabled ‘Execu- 
tive Officers to get through more judicial, work than 
formerly. It is, however, almost superfluous to insist 
upon this matter^ to any c^e who knows, on the oiie 
hand, the helplessness of an English lawyer who has 
no law books to refer ^to, ^d, on the other, the hope- 
less impossibility of proyidii^ Indian District Officers)' 
either with lav hbrari^ or with the means of carrying 
them about, or with the time necessary to consul them, 
or with th^ habits, of mind necessary to refer to them. 

The strongest proof of the importance of, this 
matter is to be found in the addiinistration of, the 
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Panjdb. JVheft that Province was annexed, it was 
found that it would ^e practically impossible to admini- 
ster if at all, if the system of law, at once vague and 
cumbrous to the last degree; Tyhich at that time pre- 
vailed* in the North-West Provinces, were introduced 
into it On* the other# hand,* to govern without law 
was impossible. Accordingly, pne of th^e first acts 
of the Boa]|;d^of Administration was to draw up what 
were in substance Codes. Lord Lawrence and his 
colleagues enacted for the Panjdb a Penal Code, Codes 
of civil and criminal procedure, and a Code in scope 
not very unlike the French Code Civile, many years 
before* any such Cdde had the force of law in other 
parts of India. Though in a juridical point of view 
these Codes were open to a variety of objections, and 
have since been superseded, they were an immense 
advance on the sygtem for which they were substi- 
tuted, and they rendered "^the Government of the 
Province and its reduction to order possible. 

I^befieve that no one who knows anything of 
India will* ‘dispute the importance of reducing the 
law to as clear and explicit a shape as possible ; but I 
think that even in India few persons are aware of the 
extreme degree in which both the unwritten and the 
written .law were, and to a great exteryt still are, 
infected with the vfces of vagueness, want of anange- 
y ment, rfe(iundancy, and prolixity. I shall attempt 
sKortly.to illustrate this. ■ ' ^ 

Almost all the unwritten law in India is personal 
'^^and < hot local A considerable amount, ^ough it is 
difficult to say precisely how much, of the law of 
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England has been imported into the three Presidency 
towns — Calcutta, Madras, and Bombay. English law 
would also be regarded as regulating the relations of 
Europeans all over the country, though the applica- 
tion of this principle, especially- to persons who are 
not European British ' subjects^ might in particular 
instances iijvolve questions of- great delicacy. Apart; 
from this, Muhammadan, Hindu, and farsi daw, and 
all sorts of native customs, have also the force of law 
as between the members of those creeds. Again, 
cases not provided for otherwise, are to be decided 
by ‘justice, equity, and good conscience.’ These 
laws owe their validity, for the most part,* eithei^ to the 
Regulations by which the Civil Courts were originally 
constituted, or to the Civil Courts Acts, by which the 
Regulation's have in most instances been replaced.^ 
The effect of this state of things has been to leave to 
the Indian Judges very great latitude of decision in 
matters not dealt with by express written law. I do 
not think that this freed their decisions' from tech- 
nicality, or established in India any specially rational 
or practical system of jurisprudence. Nor ought this 
to be matter of surprise. The Indian Civilian Judges 

* The following section of the, Bengal Civil Courts Act is an illustra- 
tion : ‘ Wheref in any suit or proceeding, it is necessary foi any Court 
under tiffs Act to decide any question regardi*«g succession, inheritance; 
marriage, or caste, or any religious usage or institution, the Muhan^ma- 
dan law in cases where the parties are Muhammadans, and the Hindu 
law in cases where the parties are Hindus, shall form tlje rule’ of 
decision, except so far as such law has by Legislative enactment been 
altered or abolished. In cases not provided for by the former part 
of this section, or by any other law for the time being, the Court shall 
act according to justice, equity, and good cdq^science.’— Act VI., 1871, 
sec. 24. * 
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are not afid n*ever were lawyers, and the Barrister 
Judges in the Supreme and afterwards in the High 
Courts have not usually, for obvious reasons, been 
men of very much eminence ift their profession, though 
there 'are no doubt a certain number of brilliant 
exceptions. The practical result of throwing the 
.reins, so to spea^, on* the neck of the .judges, has 
been to* intrqjiuce a vague, uncertain, feeble system, 
which, as is generally the case with systems admini- 
stered by unprofessional judges, who nevertheless 
consider themselves bound to administer law,, com- 
bines the defects of a weak grasp of principle with 
a great deal of occasional subservience to techni- 
cality. English lawyers who make law the profession 
of their lives, rise by degrees in favourable cases from 
precedents and details to principles, and in some 
instances they appear to^rasp the principles with 
peculiar vigour^ because they have made their way to 
theni through such a mass of incomplete and appar- 
ently, or perhaps really, conflicting illustrations.^ The 
unprofessional judge seldom gets beyond a certain 
tjumber of illustrations and rules, njore or less imper- 
^pctly understood.* 

In former times, as I have been informed, the 

* To s0me extent this has been ternedied since Mr. Plhjames Stephen 
• was in India, and parfiy through the influence which his views have 
ex*ercised fhere. The District Judges were then officers withdrawn 
during an uncertain period from the Executive functions, which formed 
the staple of their life's work, and who hoped to return to higher Exe- 
cutive posts, such as a Commissionership. The judicial part of the ser- 
vice is now separated from the Executive, and has traditions and habits 
of its.^own. A young civilian elects for the one linear the other after 
a few* years’ training imthe general administration, and is kept steadily 
to t£e one or the other during the rest of his service. — W. W. H, 
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result of this state of things was the .establish- 
ment of a system in the highest ..degree vague and 
feeble. The criminal jurisdiction, in particufar, of 
the Company’s Courts,, in which a system prevailed 
composed of Muhammadan law. Regulations} and 
stray bits of English' practice, was, as I heard, 
peculiarly unsatisfactory.^ Latterly, however, the 
system in force has come to resemble that of Eng- 
land. Law Reports have been established, not only at 
the Presidency towns, but at Allahabad, Lahore, and, 
I believe, some other places ; and the result is, that 
every part of the unwritten law is now conveyed to 
students in the shape of innumerable imperfect illus- 
trations, occurring at haphazard, of detached applica- 
tions cf unexpressed principles. An Indian law library 
is already an exceedingly expensive luxury, which 
g^ows at the rate of several volumes a year, and must 
be kept up, if at all, at the expense of ’ ;^20 to ;^30 
annually. In short, all the faults of the English 
system are rapidly reproducing themselves in India® 

As ^ for the written law of India, it consists of the 
following elements : — i. Acts of Parliament relating 
to India. 2. Regulations of the Governor-General 
in Council, and of the Governors in Council for 
Bengal, Madras, and Bombay respectively, ^passed 

' •nr 

^ This remark applies especially to Bengal. In Bombay, somewhat 
rude penal code was in force long before the Indian Penal Code was 
enacted, and its working gave one more illustration of the fact that 
almost any definite written law, however crude and impeTfect, is infinitely 
better than none. 

2 I am happy tj see that my successor, Mr. Hobhouse, has made an 
attempt (to which* 1 wish every success) to desfuby legislation with the 
evils of an excessive multiplication of law reports. 
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between 1793 *and 1834. 3. Acts of the Governor- 

General in Council for the whole or part of India, 
passed since 1834. 4. Acts of the Legislative 

Councils of Bengal,^ Madras, and Bombay, for the 
lower Province's of* Bengal and the Presidencies of 
Madras and Bombay ^respectively, passed since the 
Indian Councils Act iir 1861. , 

Besides Ahpse there are other regulations having 
the force (jf law in various parts of the country, of 
which I need for the present say nothing, though I 
shall have occasion to allude to some of them. 

It would hardly interest the reader if I were to 
enter minutely into a consideration of these various 
branches of the written law, but I must make a few 
observations upon them in order that their relative 
character and importance may be duly appreciated. 

1. The Acts of Parliament relating to India are 
numerous ; buf’there is, I *believe, an intention to con- 
solidate.them into a single enactment. 

•As under the Indian Councils Act the Governor- 
General Tn Council has power to repeal all laws in 
force in India at the time of the passing of the Act 
i[with certain exceptions), large numbers of Acts of 
Parliament which had practically become obsolete 
have been so repealed. Those which remain relate 
principally to the*'powers of the Government of India 
^t home and in India. If consolidated, they would 
form "a sort, of constitutional Code for India. 

2. The Regulations which, as I have already ob- 
served, are the Acts passed between 1793 and 1834, 
h^e been greatly praised for their adaptation to 
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native usages and their eminently practical .character, 
and I have no doubt that the praise was to a con- 
siderable extent well deserved as regards their sub- 
stance. Their form, however, is such that they are 
hardly intelligible to any one who does not brihg to 
the study of them a degree aud kind of knowledge 
of Indian institutions, and of 'the history of Indian . 
administration, which is only to be , acquired by 
actual personal intercourse with the small ^d rapidly 
diminishing class of persons who know the circum- 
stances under which the Regulations were enacted, 
2md the state of society of which they assume the 
existence. Many of the most important 6f them are 
prefaced by explanatory preambles, which relate to 
particular circumstances, and they are so interwoven 
with local and personal provisions that it is extremely 
difficult to understand their bearing as general laws. 
The famous Regulation I. of 1793, the Permanent 
Settlement, and the scarcely less important ^Rggula- 
tion of 1822, which formed, till within the last 
year or two, the foundation of the settlement law of 
the North- West. Provinces, are of this character. 
They would no doubt form valuable materials lor a 
historian, but they are enough to drive a lawyer to 
despair. < 

This,''however, is far from being the only difficulty 
connected ivith the Regulations. As the area of the 
Empire gradually extended, and as it§ character 
gradually changed from that of the domain of a com- 
pany of merchants to that of an £mpire governed 
by a great political body, the character and the rela- 
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tive importance of the revenue and political branches 
of the service wore continually changing, and new 
arrangements had to be made, as experience accumu- 
lated, for the discharge of thejr duties. 

This was usually done by Regulations which pro- 
vided that such and such ofiicfers should discharge the 
, duties of such other officers ; that a Judge of Session, 
for instance, fhould bavq the powers of a Commis- 
sioner of Circuit. In order to understand the effect 
of provisions of this sort, it is necessary to know the 
whole history of the judicial and fiscal organization of 
the government at every successive period. This . 
produced a estate oT things of which the intricacy may 
be understood by any one who has been accustomed 
to try to discover precisely the meaning of old laws in 
relation to a new state of things. No one understood 
the Regulations ; .they were practically known either 
by rule of thvltnb, or by'compendiums and digests, 
which A^ere published from time to time under the 
authority of Government, and of which Clark’s^ Regu- 
lations w£re the latest. Complete copies of the 
Regulations were so rare, that I do not think I ever 


gaw one. 

The strongest instance I can give of their intricacy 
and obscurity is to be found in the faat that it was 
discovered in 1871 that nearly every criminal trial 
which had taken place in Bengal and the North- 
West? Provjnces since 1829 was irregular, no court 
during all that time having had proper jurisdiction to 
try the more seripus class of offenders. If this had 
beftn discovered in the progress of some case in which 



i86 


ACTS OF GOVERNOR-GENERAL, [^ t . 47-50, 

the peace of the country was involved, an4 in which 
political feeling ran high, the consequences might 
have been most serious. The Regulations are now 
almost entirely swept away by more modern legis- 
lation. 

r 

3. The Acts of the ‘Governor-General in Council 
form by far the most important branch of the Indian. 
Statute-Book. ■ They are, ii\«faet, the wprking statute 
law of the. land. The great object of legislation 
during Lord Mayo's tenure of office, as well as during 
the tenure of office of his predecessors for many years 
past, but especially since the Mutiny, has been to 
make the statute-book at once as shbrt and*as complete 
as they could, so as to have, if possible, only one Act 
on each subject, and to pass no Acts which were not 
really required for the government of the country 
according to the principles laid down above. 

4. The acts of the Legf^atures of ' Bengal, Madras, 
and Bombay, are for the most part of qoi^ara- 
tively little importance, though this is not true, of 
such of them as relate to Land Revenue knd Local 
Taxation. I need not, however, dwell upon them, a§ 
their general character differs from that of the Acts of 
the Governor-General only in the circumstance that 
they are, generally speaking, of less interest. •! may 
sum upThis introductory statement ISy saying, that the 
most important part of Indian legislation is that whicl^ 
is contained in the Acts of the Governor- General in 
Council, that the objects of its authors have been to 
make it at once short, simple, and complete, and that 
the leading idea which has pervaded the whole*'of 
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their worjj has*been to construct, with as little disturb- 
ance or offence as possible to native habits or feelings, 
laws by which peace and order might be secured, so 
that every one should be able to acquire knowledge, 
honours, wealth, and the other advantages of social 
life in any innocent way which he might prefer. Such 
, a policy is no doubt a* revolutionary one jn a country 
which has JoQg been pluqged in ignorance and deso- 
lated by anarchy and violence ; but it is a revolution 
as beneficent and orderly as it is radical. I now pro- 
ceed to consider what progress has been made in this 
great task. 

You may recolldct that one of the last incidents of 
Lord Mayo’s life in Calcutta was his reception of the 
King of Siam, who had come to India for the purpose 
of instructing himself as to our modes of government. 

About a month after the news of Lord Mayo’s 
assassination''^?Jched Calcutta, the King of Siam re- 
turned ^om his tour with the intention of returning 
t(^ his own country. He was received at govern- 
ment Hobse by Sir John Strachey (then acting 
(Sovernor-General), with the same ceremonial with 
^hich he had been received by Lord Mayo ; and in 
reply to the address made to him, he observed, 
after some remarks on the great calamity which had 
' happened — ‘ AnflT what surprises me most isT tha’t it 
,seems to make no difference in the government 
whatever.’ . The remark, in the sense in which it 
was made, was as true as it was striking. * Um 
aviilsQ non deficit %alter' might be taken as the motto 
of*the Indian Empire, the continuity of which is one 
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of the great elements of its extraordmary. strength. 
This is as true in regard to legislation as in regard 
to other subjects, and it would be as difficult for me 
to give an account of the legislation which took place 
under Lord Mayo, without reference to what was 
done under his predecessors, as^/to separate any other 
part of his ^policy from theim. To me there is 
something impressive in the, 'feeling that the course 
of policy of the British Government in India, with 
all the scope which it gives to varieties of individual 
character, is so chosen and marked out for it by 
the course of events, that the line taken by one up- 
right, honourable, and patriotic man will not differ 
very widely, at all events in principle, from that which 
will be taken by his successor. I think that any 
man of the proper stamp placed in such a situation, 
must feel that for the time being he is in a sense lifted 
out of himself — that' there and then, Sid for fault of 
a better, he is the English nation, that he. speaks 
with its. voice, and, if need be, strikes with its arm. •- 
With regard to legislation, it will, I think, be found 
that, notwithstanding the great complexity of the 
Regulations, and the extent of tl>e Acts (which is 
considerable, though nothing to be compared to Eng- 
lish Acts of* Parliament), the number of subjects 
upon which legislation has taken ^lace is le;ss con- 
siderable than it looks. the Acts, or at all events, 
those which are of any practical importance, "may 
be arranged under the following heads : — 

I. Acts which embody the fundamental general'- 
principles of the British Government. 
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2. Acts which codify parts of the unwritten law. 

3. Acts relating to judicial procedure, civil or 
criminal. 

4. Acts relating to the JRevenue, especially the 
Lanjjl Revenue. 4 * 

5. Miscellaneous ^cts. 

Of these Acts, tlfose which fall under, the 3d and 
4th heads are so verv ijiuch the most numerous, that 
it would not be very far from the truth to say that 
the great bulk of Indian legislation relates to judicial 
procedure, criminal or civil, or to the subject of the 
land revenue, and these are subjects on which it 
wouKl be impossible not to legislate. For the reasons 
already mentioned, and in particular on a,ccount of 
the gradual changes in the circumstances of the 
Empire, the increase in its extent, and the gradual 
accumulation of pxperience^s to the best modes of 
procedure, tfeWi^process ©legislation has been ex- 
tremely complicated, and the whole system has, so 
to speat:, been re-enaeted more than once. The final 
result, however (at least the result which at\>resent 
may be called final for the time being), is, as I shall 
*show immediately, singularly short and clear. I will 
*now proceed shortly to sketch the different classes 

of laws to which I have referred. 

• ^ 

I. Acts which* embody the fundamental principles 
of the* British Government 

I, put these Acts, though they are very few in 
number, iiT the first class, both on account of their 
^■general interest, and because they constitute the only 
1 »ses kno wn to line in which the Government of India 
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has found it necessary distinctly to 'interfere with 
native practices or principles. ,I ,_have already ad- 
mitted that the amount of indirect interference* with 
the whole structure of native society which is involved 
in the mere establishment of a 'regular government, 
and in keeping the peace, is sp great as to amount 
to a revolution. The degree pf direct and positive 
interference ' may be measured,. by reference c to the 
following Acts : — 

‘ Sati' the burning of widows, is forbidden by the 
Bengal Regulations, and would also fall under the 
definition of culpable homicide, given in the Penal 
Code, sec. 299, though by the 5th exception appended 
to sec. 300, it would not amount to murder. 

Act VIII. of 1870 contains stringent regula- 
tions for the prevention of the murder of female 
infants in certain parts, of India. This custom pre- 
vailed widely in certain Xribes and Tf--Kiilies, which 
were prohibited by their caste rules from marrying 
their daughters, except into certain families and at ^a 
ruinou/ expense. • ' 

The second part of Act XXVII. of 1871 puts 
eunuchs in the North-West Provinces, the Panjdb, 
and Oudh, under stringent regulations, intended ‘to 
prevent thenj from possessing themselves a§-^*was 
their practice, of boys, who were kept for the: vilest * 
purposes. • 

In each of these three cases, the object of. the ' 
Government was the suppression of what, according 
to European ideas and standards of morals, were 
abominable crimes, though the natives regarded scuH 
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as a meritorious action, and the discharge of a sacred 
duty, and looked with something approaching to 
^ndiffarence on infanticide and the practices of the 
eunuchs. It is, however, my own belief, and I had 
considerable opportyftities of observation, that many, 
and indeed most, of the natives recognised both of 
these enormities in ^^at we should regard as their 
'true colours, and that^they had been permitted only 
through supineness and Indifference. 

Act V. of 1843 abolishes personal slavery through- 
out the whole of British India, though in somewhat 
indirect and circuitous terms. The state of society 
in India wgs not «uch as to give this measure any- 
thing like the importance which it would have had 
in a country where slave labour was a matter of 
great social and economical importance, but it was 
nevertheless an act of great significance. 

Acts XXJ^f 1850,. of 1856, XXI. of 
1866, and III. of 1872, are closely connected to- 
gether. * Act XXI. ot, 1850 is founded upon and 
extends sqc. 9 of Regulation VII. of 1832, and 
enacts as follows : — ‘ So much of any law or usage 
now in force within the territories* of the East India 
Company as inflicts on any person forfeiture of rights 
or pifcjpertv. or may be held in any way to impair or 
affect ry "■ ght pf inheritance by reason of»his.or 
her beirtg or having been ‘excluded from the com- 
Tnunion of any religion, or being deprived of caste, 
shall cease fS b'“ eforced as law in the Courts of 
the East India Company, and in the Courts estab- 
lisjjed by Royal ‘tharter within the said territories.’ 
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Of the other three' Acts, XV.- of *556 authorizes 
the re-marriage of Hindu widows ; XXf. of 1866 
enables native converts to Christianity to obtain ^ 
divorce from any wife or husband who withdraws 
from their conjugal society on*^ jhe ground of their 
change in religion; Actflll. of 1872 provides a form 
of marriage for all persons whq. ^re neither Christians, 
Jews, Hindus, Muhammadans, Jains, nor Sikljs. 

These Acts, taken together, form much the clearest 
case which can be cited of Legislative interference 
with native habits ^nd principles, and of the compul- 
sory introduction into India of European ideas. For 
this reason I refer to them collectively, .thoug'h one 
only (III. of 1872), strictly speaking, belongs to the 
history of Lord Mayo’s Administration. 

According to the ideas of natives, whether Hindus 
or Muhammadans, laMt and religion are so closely 
connected that they may' -ol most be^sgarded as two 
names for one and the same thing, and the division of 
the population according to their creeds has been the 
natural result of this state of things. The. legal effect 
of apostasy from either of the established creeds jg^s 
of the highest importance, involving in some^i^es 
the forfeiture of propgr]^» This formed theVgtdht 
legal barrieij of the natiV^^ rdi^tehs, and more 
cially of Hinduism. So loi^’:^ India was merely-^ . 
congeries of contiguous rtfces athd sects, with a'Govern- 
ment which hardly deserved the name, .sulh state 
of things was natural, and probably inevitable. It 
constituted a. social organization which was long re- 
garded as the type of immobility, anti which deserKcd 



1869-72.] NATIVE AND INDIAN LAW. 193 

that reputation^ although it also possessed a curious 
but limited power of assimilating new idezis and 
practices. As, however, the English power came to 
be fully established, it wm impossible not to face the 
problem, whether or ‘not the* English people meant 
to give the force of their law.and their social organi- 
zation to a system* pf intolerant idolatry. The 
'question might be put ^ in another way,* thus : Are 
Christians, ‘Hindus, and ‘Muhammadans to make a 
treat)' together, guaranteeing to each creed full do- 
minion over those who may be called their hereditary 
members, and visiting with the heaviest penalties 
every, deserter from any one of them? Under 
native rule, the was so loose, exceptions and 
loopholes were so readily found, and so much de- 
pended upon a thousand individual questions, that 
the oppression of such a law was infinitely smaller 
than it would, ^p^if it we^^ 5 i®ninistered by English 
Judges with English impartiality. A native law is 
_^like an ufifenced track ajfer open country; an i^nglish 
law is like, a metalled highway, with a stone wall on 
e^ch side of it, passing through an enclosed country. 
TfiB'rffirection of the road is obviobsly a very much 
ifiore {serious matter than dip direction of the track. 
W^en absolutely competed to say def^itely. Will 
• you* persecute eveiy ijindu whp turns Christian ? the 
G’overniftent could make only one answer. That 
dnswer t^s given by Act XXL of .1850, and it was 
an answer of" momentous importance. It practically 
established freedom of conscience and fmedom as to 
thq profession of religion throughout the whole of 

VOL. II. N 
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India. It was opposed with the utnx)st vehemence. 
Petitions against it, signed by no less than 60,000 
natives, from Calcutta and the neighbourhood, wei^ 
presented ; but it passed into law, and the three sub- 
sequent Acts to which I have tqferred were logically 
and inevitably connected with it. They were passed, 
however, with great precautiqif, and all excited more 
or less opposition. Each js an application of the 
general principle that people are not to he subjected 
to penalties, and, in particular, to the severest of all 
penalties, those which affect their competency to 
marry, either in obedience to any religious dogma 
or as a punishment for having changed their religion, 

. There was, however, a considerable difference in 
the degrees of directness with which the principle was 
applied. In the case of the re-marriage of Hindu 
widows, legislation was founded avowedly on a differ- 
ence of religious belier'amongst l^ei. Hindus them- 
selves. The preamble to Act XV. of 1856 is charac- 
teristic: ‘Whereas it is known that by the law, as 
administered in the Civil Courts, established in the 
territories in the possession and under the govern- 
meht of the Ejfst India Company, Hindu widows, 
with certain exceptions, are held to be, by reason of 
their havings once been married, incapable of inherit- 
ing property; and, whereas mapy Hindus ‘believe; 
that this imputed legal incapacity, although it is in 
accordance with established customs, is not in accord- 
ance with a true interpretation of thfe precepts of 
their religion, and desire that the civil law admini- 
stered by the Courts of Justice shall «io longer prevent 
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those Hindus who may be so minded from adopting 
a different custom in accordance with the dictates 
of their own conscience : and whereas it is just to 
relieve all such Hindus from ^this legal incapacity of 
which they complaip ; and the removal of all legal 
obstacles to the marriage of Hindu widows will tend 
to the promotion of good morals and ^the public 
welfare, it is enacted aifqjlows’ — 

• A • 

No doubt these statements were literally true, but 
there can also be no doubt that the party cimongst 
the Hindus who approved of the Bill was a small 
numerical minority, which had come under the influ- 
ence of European • ideas, or that the measure was 
essentially and substantially a displacement of Hindu 
in favour of European morality. 

The Converts’ Re-Marriage Act, XXI. of 1866, 
was intended to, and did, remove an obstacle to the 
conversion of ‘J-f.^j^es to ^Christianity, arising from 
the circumstance that the effect of their conversion 
,,^ften was that the othef party to the marriagd^prac- 
tically repudiated it. The Act accordingly made 
such a repudiation a ground of divorce a vinculo 
matrimonii. 

'This was, in one point of view, rather a concession 
to native ideas than an attack upon them. Native 
law and custom justified wives or husbands in leavin'^ 
their husbands or wives on account of their change 
of religion. The Act simply enabled persons so 
treated to marry again under certain conditions. No 
doubt, however, it pemoved an obstacle to changes of 
religion which natiVe ideas imposed. 
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Act III. of 1872 completes, at any vate for the pre- 
sent, this series of Acts. It is the only one of the 
series which properly belongs to the history of Lord 
Mayo’s Administration. His very last public act 
at Calcutta was to declare in fhp Legislative Qouncil 
his firm resolution to cause, it to pas2 into law. It 
was finally passed during the hionth in which Lord 
Napier of Merchistoun filled ^ord Mayo’s place, after 
very much the warmest discussion tliat took place 
during my tenure of office in the Legislative Council. 
I had charge of the Act, and was principally respon- 
sible for its contents, and I stated my views upon the 
whole subject at very great length, and with as much 
care as I could, in two speectie'S in the Legislative 
Council, in which the history and principles of the 
measure are fully explained. It is enough to say 
here, that the occasion of the Act was a question 
which arose as to the Ibgal validit^a.f the marriages 
of the body known as the Brdhma Samdja. Mr. 
Cow^, tlie Advocate-General, was of opinion tha^ 
these marriages were void. It was perfectly clear, 
on the one hand, that the Brdhma Samdja were en- 
titled to an indisputably valid form of marriage. It 
was equally clear, on the other, that it would be very 
difficult, even if it were desirable, to deal with their 
case singly ; and it appeared very, undesirable, in sucR 
a country as India, and in such a. time as our own, 
to make marriage denominational. Religions sects 
are continually springing up in In^a. To have 
given each of them a separate, form of marriage, 
would have caused great confusibn; but if such a 
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form had Ijeen 'given to one, it would have been hard 
to refuse it- to othens. 

Upon these grounds, and on the strength of Mr. 
Cowie’s opinion, Sir Jienry Maine prepared a mea- 
sure providing a form of monogamous marriage for 
all persons who were disposed to adopt it, and who 
/declared that they had Conscientious objections to the 
marriagd ceseruonials in tirdinary use. The opinions 
of the Local Governments, and parties interested in 
the matter, were not received when Sir H. Maine 
left India; but when received, most of them were 
unfavourable to it. After several attempts to frame 
a Bill which should V’jovide in an unobjectionable way 
for the Brdhmas only, and aft6r a most careful and 
searching discussion of the whole subject in the 
Executive and Legislative Councils, the Bill, as it 
now stands, was adopted. It, differs from Sir Henry 
Maine’s Bill cnicr,y in thC' circumstance, that before 
a person t can obtain the benefit of it, he must 
tieolare that he is neither a Christian, a J'ew, a 
Hindu, a Muhammadan, nor a Parsi, as each of 
these religious sects has its own , special form of 
marriage. 

The result of the whole of this legislation may be 
^shortly described as follows. It provides ’that change 
of.religign shall lAvolve no penalties, and it* does 
away (in connecfion with the Indian Succession Act, 
to whfch I shpILrefer immediately) with what may be 
called the legal status of an outcaste — the position, 
that is, of a man who is deprived of civil rights be- 
caiifee he does not belong to some one of the different 
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religious organizations within which afone pivil rights 
are to be had. ♦ 

No doubt the practical recognition of this principle 
constitutes a serious interference with native ideas ; 
but the principle itself, in the present state cf our 
knowledge, and in reference to the present condition 
of India,^ js so obviously right, and is so distinctly, 
the real belief of the governing body, in India, that 
to shrink from enforcing it whenever facts bring it 
forward, would, in my opinion, be, and be felt to be, an 
act of mere timidity, and would have no other effect 
than that of teaching the natives that we did not 
dare to do what on our own principles we could not 
deny to be just. 

II. The second class of Acts to which I have 
referred are Codifying Acts, which reduce to an 
explicit- written shap«i.4jortions of the unwritten law. 
These Acts are four in nuriiber . — 

I. The Indian Penal Code, Act XLV. ^of i860. 

2/'’ The Indian Succession Act, X. of 1865. 

3. The Indian Evidence Act, I. of i8'72. 

4. The Indian Contract Law, IX. of 1872. 

Each of these four Acts reduces to an explicit forni, 
and to a very moderate length, part of the unwritten 
law to whfch I have already referred. L would 
ha'rdly’ interest the reader if I wdre to go. into any' 
lengthened description of the contents of these Acts, 
but I may say a few words on each oLthem. 

^ I mean by these words to guard myself against bei^ig supposed to 
deny the abstract possibility of a state of things in which it might be 
well to forbid by law the practice of a religion* ^ 
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The original draft of the Indian Penal Code was 
the work of Lord Macaulay and his colleagfues, Sir J. 
M‘Le8d and Mr. Millett. It did not become law till 
twenty-two years after Lord l^acaulay had left India. 
Sir Barnes Peacock was legal Member of Council 
when it was passed as .Act XLV. of i860. It may 
^be said to contain substantially the whole Criminal 
Law of*In^ia^ in 512 sections; and I think that the 
charge to which it is most justly liable is, that it 
is rather too elaborate. I do not think it is too much 
to say, that it has enabled every magistrate in India 
to become far better acquainted with the Criminal 
Law which he has* to administer, at the expense of a 
very moderate amount of time and trouble, than most 
English lawyers after many years of practice. A 
short but somewhat important addition to it — Act 
XXVII. of 1870, upon th^ subject bf political 
offences — ^was*ii'.?d^-un isord Mayo’s time. 

If any one wishes to see how much the Penal 
•Cpde has abbreviated ^nd simplified the ^ximinal 
Law in fofce in India, he may be referred to Beau-, 
fort’s Digest of the Criminal Law, as it was down to 
j86o. It was a very intricate and an extremely feeble 
and uncertain system, which might be described as a 
sort oficompromise between Muhammadan and Eng- 
lish criminal law.* • I know of no more striking proof 

of the extreme reluctance of the British Government 

• 

to interfere in^any way with native institutions, than 
the fact that they continued for more than a century 
to regard as a native institution a legal system which 
was, after all, merely a badge of the Muhammadan 
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conquest, and that after the Penal Code ^as drawn 
they took a quarter of a century to consider whether 
it should be passed into law or not. 

The Indian Succession Act (X. of 1865) is a remark- 
able piece of legislation. It is due both in substance 
and form to the Indian Law Commission which sat 
in England., It codifies the la^fr relating to the effect , 
of death and marriage upoji succession to property, 
and the law relating to wills. As it is confined in its 
operation to persons who are subject to no personal 
law, that is to say, to persons who are neither 
Europeans, Muhammadans, Hindus, Parsis, nor na- 
tives whose affairs are regulate<L-^y any other native 
custom, its immediate practical importance is certainly 
small, but it may by degrees become a law of the very 
highest and most general importance. If any con- 
siderable number of^'jj^tives should ever abandon 
their old creeds and marfy undon tlie*Marriage Act 
of 1872, their property would be distributed on 
their deaths according to the Succession Act, and'' 
their testamentary powers would be regulated by its 
provisions. Thes? two Acts, indeed, taken togetlier, 
provide what the French call an 4 tat civile for all 
persons who are dissatisfied with the native systems 
of personal law, and may thus become in time •fu^a- 
mehtal*laws regulating the most important yit 
of a large part of the population. The SuccessJ 
Act is in itself no interference with jjative laWs or 
customs, but its importance depends upon the fact 
that, for the reasons which I have already given, 
it is obvious that native customs must be e'x# 
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pected to^pass away as European influence extends 
itself. , 

Th*e Evidence Act (I. of 1872) compresses into a 
very short compass the whcjle of the English and 
Indian law of t:vidence. I had charge of this Act, 
and drew it in its present shape, though in such a 
^ manner as to inclucle the provisions of a bill pre- 
viously* drjiwn by the .Indian Law Commissioners. 
It forms a good illustration of the justice of the charge 
of over-legislation, and an undue fondness for English 
law, so often brought against the Government of 
India. The truth is, that the English Law of Evi- 
dence was inevit^J^ly introduced into India to an 
uncertain and inSefinite extent as soon as English 
lawyers began to exercise any influence over the 
administration of justice in India. Nor was this all. 
In order to avoid.refinements ,^ich would have been 
most injurioU:# .lijdai, legislation was necessary 
which, by declaring that particular parts of the 
^ English law of eviden«e should not apply to India, 
give an Implied sanction to the rest of it. The 
general result was, that the law of evidence before the 
.Evidence Act was passed had a sort of dead-alive 
existence in India, and was the bugbear of civilian 
res, who were placed by it much at'the mercy of 
English *terrister who might appear^ before 
The Evidence Act reduced .the whole subject 

to a'plain, shgrt, and explicit form. 

The Contract Act (IX. of, 1872) did for the law 
relating to contacts very much what the Evidence 
*Act did for the law relating to evidence. It reduced 



202 


INDIAN PROCEDURE CODES. [N.T. 47-50, 

to an explicit written form a great masS of law which 
had previously been contained only jin text-books and 
reports, the authority of which in India depended 
principally on the discretion of the judges. This Act 
was originally drawn by the Indian Law Commis- 
sioners, but was considerably, altered in India. I 
re-drew the whole of the first parf. 

III. Acts relating to judjlcial proceduije, civil or 
criminal. Of these I may notice : — 

1. The Code of Civil Procedure, VIII. of 1859. 

2. The Code of Criminal Procedure, X. of 1872. 

3. The Civil Courts Acts. 

Procedure is a subject on which every one must 
admit legislation to be necessary, few persons, how- 
ever, know what a very large proportion of the Indian 
statute-book is filled by Acts relating to that subject. 
As the whole system,* including the constitution of 
the courts themselves, ha<K.to.^e,i; 50 Rstructed from 
the very foundations, and as the constant changes in 
the extent of the Empire and the constant accumula- 
tion of experience rendered corresponding* modifica- 
tions in the system necessary, the legislation on both 
civil and criminal procedure became in the course of, 
time exceedingly complicated. It was, indeed, so 
complicated, that to master the system from the 
Regulations and Acts themselves was* impossible. It 
could be learnt only by experience and«tradition. 

The first great improvement and simplification 
introduced into this state of things was effected by 
the enactment of Act VIII. of 1859, the Code of 
Civil Procedure, which reduced to a single intelligible 
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and systematic enactment, upwards of 147 frag- 
mentary and not yery consistent previous enactments. 
The* Code, however, was itself somewhat loosely 
drawn, and has not only beeij several times amended, 
butjias been Ihade the subject of a vast number of 
judicial decisions. It^was, hbwever, an immense step 
in advance, and saved District Officers an incalculable 
amount of.unnecessai^ and most irksome labour. 

It was followed in i86i by the Code of Criminal 
Procedure (Act XXV. of 1861), which, though a great 
improvement on the previous state of things, was most 
obscure in its arrangement, and required a vast 
amount of ameni^ent and explanation ' by judicial 
decisions. * 

It was re-enacted in 1872, as Act X. of that year, 
in such a shape as to include the whole of the law 
(with the exception of that^^ich provides for the 
organization bf relating to the constitution 

of the priminal Courts in their various degrees, the 
- (pnctions of the different classes of magistrates, the 
apprehension of suspected persons, the collection of 
evidence of their offence, their committal for trial, the 
^ preparation of the charge, the law relating to juries, 
the conduct of the trial, and the infliction of punish- 
ment, 

; It also deal? with the whole subject of the’preven- 
' tion of crime,* by binding over persons to keep the 
peace, by the, suppression of riots, by enabling pro- 
visional orders to be made as to the possession* of 
land, and by various other means, to which I need not 
, libw refer. 
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I believe, in short, that a student who , carefully 
acquainted himself with the provisions of this Act, 
would have a complete theoretical knowledge of all 
the more important of ^he general duties which he 
would have to discharge as a District Officer. » 

Indeed, any one who Had thoroughly mastered the 
Penal Code, the Evidence Act, the Contract Act, and 
the two Codes of Procedure, c^U ®f which put to^^ether 
do not fill a very large volume, would have an amount 
of positive definite knowledge about the institutions 
of the country, a grasp of legal principles of the very 
highest importance, which is not to be attained at all 
by English law-students except as^e result of much 
independent study, long practice, and investigation 
of a kind for which few people have either leisure or 
inclination. 

One subject of firstyf^e importance, in a practical 
point of view, is not include4..-*.n-»-tb«se ‘Acts. This 
is the constitution of the Courts of Civil Jurisdiction. 
This matter is provided for in ten different Civil 
Courts Acts, one for each of the Provinces into which 
the Empire is divided. Before the last edition of 
the Code of Criminal Procedure was passed, it was 
almost impossible to say what the constitution of the 
Criminal Courts was. The Regulations respecting 
them* were fragmentary and intricatfe to thp last., 
degree ; and in at least one most important case (as 
I have already pointed out) they were incoherent, 
if not inconsistent. 

IV. Acts relating to Land Revenue. 

The laws relating to land in India are by far the* 
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most important laws in the country, and affect more 
closely than any others the daily life of the people, 
i cannot here attempt to give even an outline of their 
leading details, but I will try to indicate as shortly 
as I can the ^ositidn which they hold in the general 
legal system, and the way ’in which our legislation 
affects the landed property of the people at large. 

Tho persons interested in the land in India are 

1. The (government 'as owners of the Revenue, 

which is universally regarded throughout 
all India as the first charge upon the land. 

2. The collectors of the Revenue, who are respon- 
• sible fott It to the Government 

3. The cultivators of the land. 

These classes of persons were, how^ever, related 
to each other in very different ways in different parts 
of the country. To take, first^the relation between 
the Government and the collectors of revenue, or 
zaminddrs. The simplest form of this relationship 
^was when the zaminddrs were simply tax collectors, 
tlieoreticaJly entitled to a certain proportion of the 
revenue, and practically able to extort much more, on 
various grounds, from the cultivators. They were also 
*in_^many cases grantees pflarger or smaller parts of the 
■’revenue. The commonest and readiest* way of com- 
pensating military or other services was to give a man 
a village — that is to say, the land revenue payable by 
* theyillage. Thus the zamlnddr was,,and is in many 
cases, not only the tax collector, but the proprietor 
of a rent-charge.^ 

, On the other* hand, in many parts of the country, 
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the villages themselves, in their q'Uasi corporate 
capacity, undertook to pay the revenue, in which case 
there would be no zaminddrs in the sense in Which 
the expression is understood in Bengal. 

In other parts, again, and particularly in Southern 
India, there is no middleman, at all between the 
Government and the cultivatof. The individual 
landholder is liable to the Qoyernment direetly for 
the amount of revenue which is due from the Icind 
which he occupies. 

The relation between the parties interested in the 
land as landlord and tenant, though closely connected 
with their relation to the Government, is nevertheless 
distinct from it. Throughout the whole of Northern 
India, the native theories and practices as to the 
ownership and cultivation of the land have been trans- 
lated by the British Government inip the relation of 
landlord and tenant. Speakiog.^jp J^e broadest pos- 
sible way, the person settled with — that is ,^to say, 
the person who becomes responsible for the land- 
revenue of a particular piece of land — is the* landlord. 
The reason is, that the making of the settlement is * 
a public and notorious fact, legally recorded, and[^ 
capable of being ascertained at any future time. If 
no record is laept of any other interests than his, they 
are • incapable of proof, and he thus becomes th^ 
owner in fee-simple, subject to a rent-charge payable : 
to the Government. If this rent-charge is per- 
manently fixed, as in Bengal, he can grant leases on 
whatever terms he pleases to tenantg, who again can 
sub-let, until a considerable number of middleihen 
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intervene between the owner and the cultivator. 
This state of things has, in fact,- grown up all over 
Lower Bengal under the Permanent Settlement 
In parts of the country where the settlement with 
Government i9*,Q):ily for a term of years, it is obvious 
that the relation between the person settled with, and 
the cultivators, must. also be temporary, as a lease 
’ made fpr a ternj longer than the term of the settle- 
ment woufd 'cease to be of any advantage to the 
lessor if the Government demand were to be raised. 
If, however, no notice were to be taken of any one 
but the person settled with, it would be in his power 
to rack-rent all the cultivators for* the term of each 
successive settlement, as his connection with the land 
would appear, and theirs would not. 

Experience long since showed that to establish 
such a system would be ta ^destroy the whole 
framework of nat ^ j ^ ciety, and the only way in 
which the necessary precision and security could be 
j[iven to the collectioi^ of the revenue without in- 
volving this consequence, was by recording all the 
rights of the people interested in the land, as well 
as those of the person settled with. The ultimate 
result has been, that the different interests in the 
land are classified as being those of landlords, tenants 
• at a rate perpetyally fixed, who are in fact sub- 
proprietbrs, tenets at a rate liable to enhancement 
*on cause shown, and tenants at will. 

The most important part of the legislation on this 
matter consists of provisions by which the landlords 
are enabled to recover their rents, and of artificial 
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presumptions based upon the length of time during 
which given tenants have held at a fixed rate, from 
which their status as sub - proprietors, occupancy 
tenants liable to enhancement of rent, or tenants at 
will, is to be inferred. 

The customs of the country as to descent, inherit- 
ance, the distribution of village? produce, the mode 
of using the village waste,, r,ights .on the .part of 
co-sharers to have the refusal of any share which is 
to be sold (this is known as the right of pre-emption), 
and many other matters, form a distinct and very im- 
portant head of Indian real property law. 

The only way* in which it has been affected at 
all by legislation is, that at the settlement of the 
revenue all such customs are recorded, and form a 
part of what is called the Record of Rights. 

The regulation ^ the Land Revenue thus em- 
braces, directly or indirectl y^^ the reduction of the 
whole of the law relating to landed property to a 
definite^ shape. In the memorable case of the Pei^ 
manent Settlement, there can be no doubt at all that 
this process interfered to an immense extent with the 
general constitution of native society, whether for the 
better or the worse I do not inquire. In every other 
part of India, there can be no doubt that one cardinal 
innovation, often referred to, wa^made; that , is to 
say, the innovation of substituting th^ force of law for 
the force of individuals, and a regular system of p/ivate 
rights for a drifting mass of variable village customs. 
But for at least half a century, every effort has been 
made to do this with the utmost possible regard for 
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native usages, %o that our system may dififer from the 
system which it haj superseded, as a map well engraved 
by a ‘skilful artist, in due proportion, and with all 
the lines properly completed §nd connected together, 
differs from a tvsugh sketch of the same place, im- 
perfect at every point; and with every line blurred, 
blotted, and indicated* rather than drawn, I believe 
’ that th« blessings whiclv^the change has conferred on 
the whole country are incalculable, and th^t they are 
never questioned till familiarity with the blessings of 
law and peace cause forgetfulness of the disorder and 
oppression which they supersede. 

I ^ill not try to give even an outline of the 
manner in which tRe two great problems of settlement 
legislation, and landlord and tenant legislation, have 
been dealt with in different parts of the Empire. 
What I have said js sufficient^tQ’i»»dicate in the most 
general way th*e na^e...and relation of the questions 
involved.. 

. y. Miscellaneous Acts, * 

I need say very little of the miscellaneous legis- 
lation of the Government of India ; but I can affirm 
with confidence that it contains lio Act which circum- 
stances did not render either necessary or obviously 
desirable. • 

.The only rema»k which I think it necesssfry to 
make lipon tKesa Acts in connection with the charge 
of needless legislation, so frequently urged against 
the Government of India, is that most df those who 
make the charge, in question appear to me to be 
altogether ^ignorant of the leading principle, that 
vou.n. o 
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although a zealous District Officer ftiay and ought 
to do innumerable things which he is not legally 
bound to do, and as to which the law is altogether 
silent, he neither can nor ought to interfere with any 
man's person or property, except i- cases in which 
he is expressly authorized by, law to do*" so. A large 
part of th^ miscellaneous legisihtion of the Govern- 
ment of India was intended .to arm District' Officers 

c 

with powers which were essential for the proper 
administration of the country, and which in many 
cases had been assumed without legal warrant, and 
had been found in practice to be illegal. For instance, 
the Prisons Act 1870 (XXVI. of* 1870) was e'nacted 
because it appeared that no legal power existed by 
which gaol officers in the Panjdb could be punished 
for gross misconduct. On looking into the law on 
the subject, it was discovered that it was scattered 
over six Regulations and which were very 

vague in themselves, and as to some of which it was 
very doubtful whether they were in force in the Pa”- 
jdb or not. They were accordingly consolidated into 
one, general Act, and many practical defects in their 
working were removed by the Act mentioned. 
have seen this described as a piece of legislative 
intrusion upon a matter which ought to have been left 
to executive, action. The fact was; that the JPrisQns‘ 
Act made vigorous executive action' easier and safer 
than it had previously been. 

Another illustration is afforded by Act XXVII. 
of 1871 — an Act for the Registration of Criminal 
Tribes. A system had been introduced into the 
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Panjdb, simply by executive orders, by which the 
members of predatory castes or villages were required 
to atfend roll-calls at certain intervals, and were, in 
fact, subjected to a ^system, of police surveillance, 
which was foudd^y experience useful in preventing 
systematic robberies extending over a great extent of 
country. These orders were declared by the Chief 
Court of tlje ^Panjdb (<iwite correctly, no doubt) to be 
illegal, and the result was the abolition of the system, 
the restoration of the persons affected to complete 
liberty, and the commission of a number of robberies 
all over the country. Act XXVII. of 1871 enabled 
the Local Governifients of the Panjdb and the North- 
West Provinces to* impose restrictions of this kind in 
particular cases, and under proper safeguards. It 
legalized, in a word, a practice for which, as experi- 
ence showed, a legal basis wa% required. 

I might multiply^ Illustrations of this principle to 
any exteqt, but I will mention only two more. The 
Land Acquisition Ads (X. of 1870) was ntodelled 
on the conesponding English Act, and enabled the 
•Government to take land for public purposes. The 
Panjdb Drainage and Canal Act (XXX. of 1871) set 
the whole subject of irrigation works on a legal foot- 
ing as regarded the Panjdb. Many of thfe provisions 
* of, this Act were the subject of great controversy and 
of a difference of opinion between the Secretary of 
State And the Gpvemment of India, and the Act has 
been repealed and re-enacted with modifications ; but 
the absolute necessity of some legal provisions upon 
the subject was contested by no one. They were 
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universally felt to be absolutely essential to the con- 
struction of the works which form- the only security 
against famine. 

I have thus drawn a slight sketch of Anglo-Indian 
legislation in so far as it is contested in the A«;ts of 
the Governor-General in Council. For the reasons 
already giv^n, I could not make '‘the part which Lord 
Mayo and his Government .played in .the' matter 
intelligible without giving, as it were, a rough ground 
plan of the edifice which they had to keep in repair 
— to enlarge in some directions, and to re-arrange 
and simplify in others. I will now proceed to give 
you an account of the manner in v^hich this task was 
discharged. 

Lord Mayo’s legislation extended over the years 
1869, 1870, 1871, and the first quarter of 1872. It 
is true that the most .important of the Acts which 
were prepared in his timev-jjrere passed by Lord 
Napier in the interval which preceded Lord North- 
brook’s* arrival, but they belong not less to the Ead 
of Mayo’s Viceroyalty. Sir Henry Maine was legal 
Member of Council during the greater part of 1869. 
I held the same office from December 1869 till Aprjl 
1872. Mr. Whitley Stokes held the office of Secretary 
to the Legislative Department during the whole- of 
this period ; but Mr. Cunningham* (now Advocate-' 
General of Madras) acted for him from the spring of 
1871 to the spring of 1872. 

Of the twenty-six Acts which were passed in the 
year 1869, the last year of Sir Henry Maine’s tenure 
of office, a considerable number were of very high 
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importance. Some of them, though very valuable 
and involving much labour,^ could hardly be made 
interesting to general readers ; but some of the others 
were remarkable. Three .of them (Acts II., IV., 
and .XXL) wCr-gt-important members of a class of 
laws which *I have pot yet noticed — laws which 
are required to m 5 et questions arising^ out' of the 
residence of Europeans^ in India. The most im- 
portant of them is Act IV., which adapts to India, 
and applies to’ the case of the marriages of Christians 
there, the provisions of the English Divorce Act of 
1858. Act XXI. makes provision for arresting in 
Indi^ and removing from India all Europeans who 
are reduced to a* state of vagrancy and pauperism, 
about as helpless and wretched a class of persons as 
is to be found in any country. Act II. makes various 
provisions as to the appointpipnt of Justices of the 
Peace, the claSs. of JMagistrates who alone have juris- 
diction oyer European British subjects in India, and 
consolidates into one short and clear enactment much 
^that was formerly fragmentary and obscure. 

The legislation which took place in 1870, 1871, 
and 1872 ranged over most of the different classes 
under which I have distributed the Acts of the 
Council of the Governor-General^ One principal 
. o^eet which was •constantly kept in view, and very 
nearly brought to completion, was the consolidation 
of all the miscellaneous Acts in such a m^ner that 

* Such as Act XVIII., the General Stamp Act ; Act V., the Indian 
Articles of War ; and ^t VIII., which largely amended the Code of 
Cqminal Procedure of 1861. 
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there should be but one Act upon each of the subjects 
to which they refer. Preparations^ had been made 
for this, principally in Lord Lawrence’s time, by Acts 
which repealed the greater part^of the obsolete enact- 
ments, and by indexing and collecticg the Acts which 
were not repealed. The different Acts relating to 
different sujyects were then rc-drawn, consolidated, 
and amended in a variety of minor particulars. The 
effect of this was not only to abbreviate and clear 
up the law upon a great variety of questions, but to 
set at rest many doubts, to incorporate in the Statute 
Law a great number of judicial decisions, and to reduce 
a large branch of the law to a rimch simpler 'form 
and narrower compass than had previously belonged 
to it* 

These Acts were comparatively simple, but others 
involved great labour.** .The most important of them 
were two Acts which were intended to* I hope 
effectually did, clear away a strange mass of confusion 
as to the laws in force in the Panjdb. They were 
intended to be followed, and I hope that in due time^* 
they will be followed, by similar Acts relating to the 
Central Provinces and Oudh. 

■ $ 

The Panjab, Oudh, the Central Provinces, and 

^ The following wer^ the Acts passed with this view : — Aot XXIII. 
of i£70,«.‘elating to Coinage and the Mint ; Ac^NXYI. of 1870, relating , 
to Prisons ; Act I. of 1871, relating to Trespasses by Cattle ; Act III.*bf 
1871, relating to Paper Currency ; Act IV. of 1871, 'relating to Coroners 
Act V. of 1871, relating to the Apprehension of Prisoners ; Act VIl. of 
1871, relating to the Emigration of Native Labolirers ; Act VIII. of 
1871, relating to the Registration of Documents; Act XI 11 . of 1871, 
relating to Customs Duties ; Act XXIII. of 1871, relating to Pensions ; 
Act XXVI. of 1871, relating to what are known* ^.s Takavf Advances — 
that is, advances for agricultural improvements. ' « 
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Burmah, together with certain parts of districts of 
Bengal, formed what were called the ‘ Non- Regulation 
Provinces.’ Their legal position was very singular, 
and several matters connected with it form a curious 
feati^re in the Wstpjy of the government of India. 

Long befoite there was any Non- Regulation 
there were a good snany Non-Regulation Districts. 
’The earliest Bengal Regulations extended only to 
the Lower Provinces of iBengal. Upon the acquisi- 
tion of what now form the North-West Provinces, 
the Regulations then in force were re-enacted, with 
slight variations, for the new Provinces. In some 
instances they were re-enacted twice over, — once for 
what were known* as the Ceded, and once for what 
were known as the Conquered Provinces. As time 
passed, they became so very clumsy and intricate, that 
they were felt to Ije unfit for the government of Pro- 
vinces in whith the officers of Government were few 
in number, and ha3 to discharge every sort of func- 
tion, so that they hadnot time to acquaint thamselves, 
i^either by theory or by rule of thumb, with the Regula- 
tions in all their ramifications. The euphemistic 
■ official way of describing this state of things was to 
say that the Regulations formed a refined system, 
not fitjed for a rude and simple state of society. 
Hence, whenever »a district was specially troublesome 
and difticulf to govern, it was withdrawn from the 
operation of the Regulations and became a ‘ Non- 
Regulation’ district. In these exceptional districts 
the authority of .the District Officers was supposed 
to be practically absolute. The practical difference 
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between such districts and others in thef present day is 
that the: judicial proceedings of their magis'trates and 
commissioners are superintended by the Lieutenant- 
Governor himself and not by the High Court ; but 
all the more important laws whioJ), prevail in^ the 
quietest and most civilised parts of Bengdl are equally 
in force, as amongst the Santdls.fbr instance. 

Upon the annexation of t|;iq Panjab in 18.19, the 
question by what law it was . to be governed im- 
mediately suggested itself. It was absolutely neces- 
sary that the Province should be governed vigorously, 
and at the same time cheaply, and these two objects 
were attained by the establishment of what was Called 
the Non- Regulation or Panjdb system, by which all 
the powers, both of the Judicial and of the Revenue 
branch of the service, were put into the hands of a 
single body of men. This board, was supposed to 
apply on a large scale the precedent set by the pre- 
vious Non-Regulation Districts, if such a scheme’was 
to be carried out in its integrity, it was impossibly 
to extend the Bengal Regulations to the Panjdb. 
They could be fully administered only by officers 
who become acquainted by long practice with their ' 
intricacies, and who were in possession of a great 
amount of cellateral knowledge, without which ^ey 
were unintelligible. The proper* remedy for . this, 
no doubt, would have been to codify the law. but 
for such an operation there wds no time, and, the 
course actually taken was to treat the Panjdb as a 
Crown Colony, to assume that Jhe Government 
of India had, as the agent of the Queen, absolute ▼ 
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power over itj both legislative and executive, and 
to delegate that absolute power to the Board of 
Admifiistration, which consisted of Lord Lawrence, 
Sir fienry Lawrence, and Mr, Mansel. This policy 
was ,as prudent a.s .it was bold ; but its legality was 
doubtful, and the congequencte was that the autho- 
rity given to the Bbard of Administration was by 
*no means precise or ^finite. It amounted, how- 
ever, to an instruction to the Board to govern the 
Panjab as they thought right, but as • nearly as 
circumstances permitted pn the same system as the 
North-West Provinces. 

Udder this authority the Board of Administration 
in the first instancd, and Lord Lawrence afterwards, 
first as Chief Commissioner, and afterwards as 
Lieutenant - Governor, not only administered the 
affairs of the Province, but pfqrided it with a Code 
ofla\vs, consi^ing of a Penal Code, — a book which 
was comgionly called the Panjdb Civil Code, and 
A^fhich was a short statement of some of the most 
important branches of- civil law, and Codes of civil 
and criminal procedure. A great number of other 
executive orders were issued, as occasion required, 
on-Shatters of more or less importance, all of which 
were enforced as having the authoritjr^f law. In 
•particular, revenue* settlements were made for "every 
part of the 5ou»try. The officials engaged in per- 
forming this operation were guided in the main by 
the system in force in the North-West Provinces ; 
but it was alwayg understood by the ' parties con- 
cerned that the ‘orders of the Panjdb Government 
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were the rule by which the officers werfe to proceed, — 
that the Government had power to ^modify the North- 
West system as they thought proper, and that the 

Regulations in force in the North-West Provinces 

* • 

were to be regarded in the Panjdtuortly in the .light 
of patterns. The Pailjdb thys formed a Province 
governed by its own laws, and*legislated for by its 
own local officers. , , • * 

• t • 

In course of time great doubts were thrown on the 
legality of these proceedings, and in order to set these 
doubts at rest, a clause (section 25) was put into the 
Indian Councils Act in 1861, which gave the force of 
law to all past executive legislation in the Non- Regu- 
lation Provinces, but in terms which the Government 
of India has treated as a prohibition of such legislation 
for the future. 

A somewhat similyi; state of things grew up in 
Oudh, which was annexed in 1856. * The Central 
Provinces were formed into a separate administration 
in i86i,''partly out of native States and partly out^of 
Non- Regulation districts, some of which belonged to 
the North-West Provinces, and others to the Bombay 
Presidency. As to Burmah, little, if any, executive' 
legislation was found necessary there. The sjKtera 
of land revenue which prevails there differs frpnTthat 
of ‘India. The result is, that sinccf i86i the Noji-.‘ 
Regulation Provinces have been legislated for in the 
same manner as other parts of the country ; but in 
each Non- Regulation Province and district a mass of 
executive orders has been turned into law. As these 
executive orders were not meant for laws when 
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they were mafle, as no specific record or complete 
collection of them, was ever kept, and as many of 
the mbst important of them took the form of corre- 
spondence between the Loczil Government and its 
offices, the reSuk was to introduce into the law of 
each of the Non- Regulation Ptovinces, and especially 
into the law of the* Panjdb, an unknown element. 
The Nen- Regulation Bttjvinces, in short, have, since 
s86i, been Provinces with special regulations of their 
own, distinguished from those of the Regulation Pro- 
vinces by their intricacy, and by the fact that no one 
could undertake to say what they were. It was also 
in each particular* instance a debateable question, 
whether, and to A^hat extent, the Acts and Regula- 
tions in force in other parts of the country were in 
force in the Non-Regulation Provinces. 

The practical inconveniences Oi this state of things 

were extreme.* The discussion which excited so much 

... 

attention jn 1868, and which led to the enactment of 
the Panjdb Tenancy A!ct of 1868, was caused^entirely 
'•by the fact that no one could undertake to say 
whether the Regulation (VII. of 1822), which was the 
foundation of the Land Revenue Laws of the North- 
West.. Provinces, had or had not been extended to 
the Paijjdb. In the same way, the question whether 
’•tl\,e book known'a* the Panjdb Civil Code wasli rbal 
Code, or merely a' law-book recommended by the 
Government to fhe use of its officers, was continually 
arising in various shapes. It contained, amongst 
other things, a sort of Bankruptcy Law, under which 
large amounts of property had been distributed, and 
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there were great doubts as to whether this had or had 
not the force of law. 

This confusion had attracted a good deal of atten- 
tion, and in order to put an end to it, the Government 
of India had sent out a circular, ia Sir Henry Maine’s 
time, directing the Lodhl Governments of the Non- 
Regulation ^Provinces and Districts to make returns 
of the Executive Orders which had acquired the force 
of law within their Courts under the 25th section of 
the Indian Councils Act A return to this circular 
from the Panjdb Government (which was by very 
much the most important of those Provinces) was 
received in 1871. It consisted of an octavo volume 
of notes, despatches, and correspondence never before 
collected, which it was supposed had or might be 
considered to have acquired the force of law under 
the provision in ques^iQi^. and it also referred to the 
question whether the so-called Panjdb Civil Code was 
or was not law, and whether and how far the Resfula- 
tions in" force in the North-West Provinces, and in 
particular those which related to the revenue, were 
or were not in force in the Panj&b. 

In order to set all these questions finally at rest, 
two Acts were drawn and passed, one of which, 
XXXIII. of»i87i, forms a Code of Land I<,evrenue 
for’the Panjdb, whilst the other (IV.»of 1872) consoli- 
dated and re-enacted all the really important provi- 
sions of the rules upon which the 25th section of the 
Indian Councils Act had operated or was supposed to 
have operated, and repealed the rest These two 
measures put an end to one of the strangest pieces of 
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intricacy and donfusion to be met with in Indian law. 
The Panjdb Laiyi Revenue Act was the only Act 
passed during Lord Mayo’s Administration which 
bore upon the subject to wh^h it relates. No pains, 
however, were'sparicd to make it a complete exposi- 
tion of the law and principles* upon the subject which 
prevail, with modifiSations, throughout the whole of 
Northern India. It ’vwu so drawn as to embody the 
principles of Regulation VII. of 1822, together with 
the interpretations put upon it by a mass of official 
writings, and the modifications which, as a fact, had 
been introduced, whether legally or not, into the 
Panj 3 ,b. I think It will be found to give, in sixty- 
seven sections, ad account at once consecutive, full, 
and clear of a matter which was often described as so 
complicated and special that it could not be under- 
stood as a whole, and could' only be learned by 
practice. The rea^ difficulty appeared to arise from 
the fact that no one had ever undertaken the task of 
studying the matter systematically, and describing it 
in its natural order, except, indeed, Mr. Thomason, 
VJjo, however, wrote not as a lawyer but as a practical 
administrator. The system was imperfectly under- 
stood by those who first dealt with it, and was after- 
wards smothered in the practical detail^ but that the 
> njatter itself adfhks of not only being simply Staled, 
^but of being made interesting, must be obvious to 
every reader of. Mr. Thomason's directions to Settle- 
ment Officers. 

These were the principal consolidation measures 
0*1 miscellaneous subjects passed by Lord Mayo. 



222 


JUDICIAL PROCEDURE ACTS. [Mt. 47-30, 

They made a very considerable approach to the ideal 
of having upon every subject a single Act, though 
several measures of considerable importance, which 
had been prepared with great care, were left un- 
finished. The most important of these were a Bill 
which would have defined the local extent of the 
different A,cts and Regulations, and a Bill which 
would have done for BengaLwhat the Panjdb Land 
Revenue Act did for the Panjdb. Acts for each ot 
these purposes have since been passed. 

Acts similar to the two Panjdb Acts were also 
required for Oudh and for the Central Provinces, 
though not, I think, for Burmah.- The absence of 
anything like a legal system of land revenue law in 
the Central Provinces appears to me to be neither 
creditable nor altogether safe. I made many vain 
attempts to discover ..’yhat law, if, any, was in force 
there on this vital subject, and I could, if it were 
proper to do so, point out questions on the subject 
which ave at present altogether unsettled, and whicb, 
if raised in courts of law, might give rise to great' ^ 
embarrassment These are the very questions for 
which legislation ought to provide beforehand. 

The legislation relating to J udicial Procedure in Lord 
Mayo’s time- consisted of the following Acts -the 
Bengal Civil Courts Act, VI. of 1871*; the Oudh Civil 
Courts Act, XXXII. of 1871 ; the Burmah Civil Courts 
Act, VII. of 1872 ; the Code of Criminal Procedure Act, 
X. of 1872 ; and the Extradition Act, XI. of 1872* 
The Civil Courts Act forms part of a series of Acts, 
each of which provides for the or^nization of the 



1869 - 72 .] GENERAL ADMINISTRATIVE ACTS. 223 

Civil Courts irl one of the Provinces of the Empire ; 
for to a certain snjall extent their organization differs. 
The Organization of the Criminal Courts throughout 
the whole Empire is provided for by the second part 
of the Code of*Criminal Procedure. 

In regard*to codifi<;ation proper, the Acts passed 
in Lord Mayo’s tim^ were : — XXVII. of,i87o, which 
amended the^ Penal Cftde; IX. of 1871, the Indian 
Limitation Act ; I. of 1872, the Indian Evidence Act ; 
and IX. of 1872, the Indian Contract Act. I need 
add nothing to what I have already said about these 
Acts, except that the Limitation Act (IX. of 1871) 
re-enacted an earMer Limitation Act, XIV. of 1859, 
in such a manner hs to embody in the words of the 
Act and its schedules upwards of 1000 cases which 
had been decided on its predecessor. Act IX. of 
1871 was almost (Exclusively tlaOTwork of Mr. Whitley 
Stokes. It may interest the legal reader to know 
that the principal simplification introduced into the 
Act was as follows. Att XIV. of 1859 provfded that 
the time of limitation should run in most cases from 
the time ‘ when the cause of action arose,’ and 
hundreds of decisions were necessary in order to 
determine the precise date at which the cause of action 
arose in particular cases. The result'^f all these 
.dfcisions is scheduled in IX. of 1871 ; every it%m* in 
the schedule 'supersedes a case or class of cases. 

In. this short, re view of the legislation which took 
place during Lord Mayo’s administration, I have 
omitted all mention of several Acts which belong 
rather to his general administration of public affairs 
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than to the subject of the reform or improvement of the 
law. The three Income Tax Acts^of 1870, 1871, and 
1872, and the Acts (XVII., XVIII., arid XX. of 1871) 
for providing for the levy of rates on land in Oudh, 
the North-West Provinces, and-the 'Panjdb respec- 
tively, were no doubt amongst* the most important of 
the laws which were passed durirfg his tenure of office. 
Their interest, however, is rather political than legal. 
One observation only arises upon them in connection 
with the special subject of this letter. Inasmuch as 
they established new taxes by law, they were made 
the occasion of an outcry against legislation. ‘ India,’ 
it was said, ‘requires rest, therefore do not legislate 
about contracts or the law of evidence.’ It would be 
about as sensible to say to a man who was accused 
truly or falsely of over-speculation, ‘ Your income re- 
quires rest, therefore' do not put your papers in order.’ 

It was often said, both in England" and in India, 
that the legislative work done in 1871 and* 1872 was 
done tdo quickly, and without due consideration ^or 
full opportunity for public discussion. No assertion 
can be more opposed to the truth. As to the degree 
of care bestowed upon the Acts, they speak for them- 
selves, and are continually subject to the most 
searching of-all criticism, the criticism of the. Courts 
of 'Justice; but as to the charge* of precipitation, Jt- 
would be possible to show, if it were ‘worth while^ 
that ample time was afforded for the discussion of 
every Act, that every sort of criticism was courted 
and solicited, and that to have hesitated longer about 

ti 

passing them would have been mere weakness. 
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It is no doubt true that three Acts of the very 
first impoHance, the Evidence Act, the Contract 
Act, and the Cocle of Criminal Procedure, became 
law within a very short period of time ; but each of 
these Acts had* beep Kefore tJie public for years. 

The Evidence Act^ was originally introduced in 
1868, and the Contract Act in 1867. The Evidence 
‘Act was re-drawn from beginning to end in the 
winter of 1*870-71. It had been before the public 
substantially in the form in which it was enacted 
seven or eight months before it passed. 

I do not like to conclude without saying a few 
words as to the •interest taken by Lord Mayo 
personally in legislation. Though he left to me the 
general management of legislative business, and 
though his other duties made it impossible for him 
to occupy himself with the de^.]Is of particular mea- 
sures, he tool? the deepest personal interest in the 
different undertakings which I have tried to de- 
scribe. I believe that ^e principles which* I have 
stated as those on which Indian legislation ought to 
be carried on were his as much as mine; and I 
know that whenevef any difficulty arose in their 
application, he gave me the warmest, most cordial, 
and most effective support. Upon all «4ich matters 
• J[ was surprised ^o, find him so ihuch interested ‘as 
he was.* Questions of considerable delicacy arose 
between the Government of India and the Indian 
Law Commissioners in England before Lord Mayo 
came to India, and these difficulties suspended the 
enjictment of vefy important measures for several 
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years. That the Government of India was able to 
pass in 1872 the three great Acts to which I have 
already referred was principally cfue tq Lord'Maj’O 
personally. If he personally had cared less about 
legislation, and had talccn a Ibss^ vigorous line about 
it, it would have been •impossible to pass any one of 
those Acts. . • 

Though Lord Mayo did me the honour to leave* 
a very wide discretion in my hands, he* kept a watch- 
ful eye on the proceedings of the Legislative Depart- 
ment, as on those of every other department of the 
Government. In every matter which he regarded 
as sufficiently important, he was* sure to interpose 
with equal promptness and decision. The whole 
scheme and principle of the Marriage Act, for in- 
stance, was most carefully considered by him, and 
the result finally attsuned was due to a great' extent; 
to his careful conskhiration of the matter. 

I do not like to trespass on -Adiat is your peculiar 
provincii in telling the story of Lord Mayo’s life. 
But I cannot leave the .subject without paying tffat, 
of the many public men whom it has been my 
fortune to meet irt various capacities at home an& in 
India, I never met one to whom I felt disposed to 
give such ]]i^rtfelt affection and honour. I hope 
you jvill succeed in making peojjlci understand how;* 
good and kind, how wise and honggt tind brave he 
was, and what freshness, vigour, and flexibility oT 
mind he brought to bear upon a* vast number of 
new and difficult subjects. — Sincerely yours, . •, , 

•J. F. Stephen.^ 
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CHAPTER IX. 

* • 

iOREL NVVYO’S INlffiiNAL ADMINISTRATION* 

I N order to understand Lord Mayo’s internal 
government, it is necessary to realize with some 
distinctness the two aspects of an Indian Viceroy’s 
work.* In my nafrative of his Foreign Policy, I 
alluded to what mhy be called the paper-side of his 
duties, and also to his. more personal functions. As 
the final referee and supreme source of authority 
in each of the sewn Departmea'ts of State, he has 
daily to read, ’and to write orders upon, an endless 
succession ,of documents : as the mainspring of the 
Ggvernment, he has to personally study the character 
and to discover the capacity of the many administra- 
tive chiefs \vith whom the execution of his orders 
rests. An unwearied power of getting at the real 
meaning of thick files of documents, and a talent for 
courteously but rapidly gauging nien, foAn the two 
*assi,entials of success in the Viceregal office. I ’pro- 
pose, before entering on the separate branches of the 
Earl of Mayo’s ipternal administration, to exhibit in 
some little detail the two general aspects of it thus 
indicated, and the iaterpretation which he gave to the 
two sets of duties involved. 
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In the Foreign, Financial, and Military Depart- 
ments, the responsibility of the initiative rests in a 
large measure with the Viceroy. With regard to 
the great lines of Foreign Policy, indeed, it rests, 
almost entirely with him ; and l^ord Mayo, his 
own Foreign Minister,* fully |iccepted Ithis fact In 
fiscal measyres the burden is shared by the Finance 

Minister ; yet the odium af unwise taxation, the* 

• • • 

discredit of recurring deficits, or the praise due to 
vigilant economy and foresight, clings to the Governor- 
General himself. In Military affairs, the Commander- 
in-Chief divides the responsibility to a still larger 
extent, and is practically supreme in all matters of 
efficiency, discipline, and distribufion ; but the great 
issues of war and peace rest with the head of the 
Government. I have accordingly dealt with these 
three Departments "Ifiyst, and in the order now indi- 
cated. As regards the internal ^mandgement of the 
country, the duties of the Government of.India and 
of the* Viceroy partake less of the initiative. 
Governor-General may have his own projects of in- 
ternal government, and he may do much to impress 
his general views on the local administrators.; but his 
chief function in the Home Department is to watch 
other men^ work, not to invent work hin^self. It 
is* the Provincial Governments^ with their district* 
officers, who devise and execute ; tl«: business of the 
Government of India, with the Viceroy at its li£ad, is 
to criticise rather than to project. 

The Earl of Mayo very distinctly realized this fact. 
The following pages will show that on many izyge 



1869-72.] LORD JlfA YO'S FERSONAL INFL UENCE. 229 

subjects — ^such* as railways, irrigation, education, and 
important questions affecting the rural masses of 
India— Lord Mayo had well-defined views of his 
own, and tried, with a, fair dqgree of success, to give 
effect to them* Bat to those' who worked near him, 
his merit as a Viceroy*seemed to lie not so much in 
this conspicuous class of measures whi«h won the 
public ]prai5e,,as in tho gober breadth of view, keen 
insight, and prompt exactitude which he brought to 
bear on the unnoticed daily labour of the administra- 
tion. He was full of original views, but he never 
allowed his originality to attempt flights in the initia- 
tive of measures which properly belonged to the Local 
Governments. The trained administrators of India 
learn early in their careers to despise state-craft. 
Plain dealing is the only way out of the 'practical 
'difficulties which they encounter every day of their 
lives. The p'roblepi before a Viceroy is to respect 
the independence of his Provincial Governors, and 
at, the same time to influence their policy,* without 
resorting t6 finesse or any stratagem of management. 
T^ materials from which the present chapter is 
jvritten show how Lord Mayo solved this problem — 
by becoming the friend and personal confidant of his 
great lieutenants, a referee and adviser to whom they 
•gladly resorted 'before giving their policy o*fficial 
^hape ; by recoflsidering, and, if needful, by retarding 
or disallowing measures of which he did not approve ; 
and by expediting and bringing the whole financial 
and moral support of the Government of India to 
bear on lines of action which he deemed right 
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He looked upon a personal acquaintance with the 
Local Administrators as an essential instrument of 
Indian government. This acquaintance he ’made 
partly by unfailing hospitality towards all men of 
mark who came within his reach*; but chiefly by a 
carefully-planned system of •tours. 'I'he Mughul 
Government in its best days was a peripatetic one ; ^ 
its camp was its capital, and .ike abandqnipenf of this 
method marks the commencement of that false cen- 
tralization which led on to the disintegration and 
downfall of the Delhi Empire. The most eminent of 
the English rulers of India — Lord Mayo’s immediate 
predecessor conspicuous among them in this as in 
other respects — were men who insisted on seeing the 
different systems of their different Provinces with 
their owh eyes. I have already quoted an eminent 
civilian, Sir John Stfa?hey, with refarence to the inter- 
pretation which the Earl of Mayp g^ve to this duty. 
A soldier who has risen by his gallantry in the field 
and talent for administration to high office, writes.to 
me thus : ‘ In his tours, Lord Mayo learnt more of 
India during his short Viceroyalty than many of us 
have learnt in a lifetime. He was accessible to all^ 
ready to listen, slow to condemn. He sought out 
men, and he“won the hearts of all with whom he came 
in contact by the practical qualities* of his mind, his* 
firm common sense, and the mingled* knowledge an<\ 
interest which he brought to bear oa Indian subjects. 

I have more than once heard an officer exclaim, after 
Lord Mayo had left his jurisdiction, 'that “ the Viceroy 
knew things about his District which he had not known 
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himself ancf all felt his ereat force of character. 
His example diying these tours of activity and 
endurance, his courtesy to natives, his hospitality, 
and the knowledge which he, gained of the practical 
working of measures and of the individual capacities 
of men, did more than tall the ‘paper work in the world 
^to strengthen the ties between a great central ruler 
and thd actjia^ administ3«c\jtion.’ 

One secret of his influence was that he really liked 
the men whom he thus met A Viceroy fresh from 
England, and suddenly thrust into the midst of Secre- 
taries, Heads of Departments, and Councillors, whom 
he sees labouring *to the utmost of their strength, is 
apt to suppose that the knot of able and zealous men 
around him constitute the actual governing body. N o 
mistake would more imperil the safe practical* manage- 
ment of India ; and the abler and the more zealous the 
men immediately aliqut the Viceroy, the more dangerous 
would be»the mistake, and the greater the tendency to 
c»jioctrinaire policy and a„bureaucratic admimstration. 
The unit of government in India is the District, and 
the practical governor is the District Officer, or man 
/n charge of it, whether called Magistrate, Collector, 
or Deputy-Commissioner, or by whatsoever name he 
may be known. He is the pivot on whfeh the whole 
• administration df the country turns. I may perhaps 
,be permitted to* say this, as one whose career has long 
been withdrawa from District work. ‘ The rulers ’ of 
India, says Mr. Fitzjames Stephen on a previous 
page,* ‘ that is to say, the District Officers.’ No Vice- 
• ' AfUe^ p. 160. 
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roy ever had abler or more strenuous officials around 
him than Lord Mayo; but no Viceroy more clearly 
realized that they were his channels of communication 
with the actual goverqjng bo(Jy, not the governing 
body itself. ‘ We all labour hardr in india,’ he ^said 
in one of his public sp*eeches,i ‘ and no one knows 
better than 4 the intensity with 'which the Heads of ^ 
Departments and the members of tl^e .Secf-etariat 
work. But we can in reality effect nothing, unless 
our efforts are seconded and our suggestions carried 
out by the District Officers. Wherever I have gone 
it is all the same. Under the snows of the Himd- 
layas, in feverish jungles, on burning plains, I have 
always found the same class of men doing the same 
good work. I believe that in history no Sovereign 
was ever served by a body of men engaged in more, 
arduous, more useful, and mone successful work, than 
are the servants of the Queen^,in India.’ In the 
largest Province of India, Lower Bengal,’ the Local 
Government, during Lord Mayo’s Viceroyalty, deemvd 
it right to strengthen the position and to increase the 
authority of the District Officers. These measures 
had his cordial concurrence and support. , 

Another secret .of the Earl of Mayo’s success with 
the local administrators was the genuine and outspoken 
pleasure which he took in their sports. A good shot ' 
and a hard rider, he shrank from neither exposure nor, 
fatigue, and the end of a long day left him the freshest 
of his party. ‘ Notwithstanding I am governing two 
hundred millions of people,’ he wrote to a friend, • I 
occasionally get an hour or two for a gallop after ‘a 
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pi". It is the* only sport in the country which is con- 
genial to the fcelipgs of an old fox -hunter, and is real 
business. You have to ride hard over very rough 
• ground, or some young civilian or subaltern will not 
give* you a chance df a first spear. There is no favour 
shown, and the Bengai pig-sticker would as soon ride 
^ over the Viceroy as*ah Oxford boy over *1116 Speaker 
of the'HovisQ of Commpns or the Bishop of Win- 
chester.’ The etiquette in most of the Tent-Clubs, 
although Lord Mayo was kept unaware of it, is to try 
to let the Viceroy, when he is their guest, get the first 
spear. But if several boars break cover at the same 
moment, as sometimes happens, it is difficult to carry 
out this rule, and aTter the first spear every one is equal, 
as Lord Mayo describes. His diary contains realistic 
little sketches of In.dian sport. ‘ The usual way ot 
shooting is this,’ 4 ie w»ites of April tiger-hunting in 
Northern India: ‘ 3 ^he country being very dry, the 
tigers are all found close to the water. The water is 
gnnerally bordered on each side with a margin of 
reeds, varying from fifteen to three hundred yards in 
width ; and as the streams wind ,a good deal, the 
beating of these watercourses is a very slow process. 
Every thick bunch of reeds has to be carefully 
^ searched by the pad-elephants, lest a tiger should be 
•Isft beliind. ^ Tfie'ground is often very swampy, and 
.the. elephants h*ave considerable difficulty in getting 
throflgh what the natives call fusin — simply a soft, 
deep, and stinking mud.’ ‘ To-day’s bag : i tiger, 2 
tigresses, 1 7 par^; 2 chital (leopard), 5 hares, 4 black 
and I swamp partridge, 2 pig, 1 pea -fowl ; total, 35 : 
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also, I civet cat’ Another day the bag* is ^o, and the 
dimensions of the tigers are always scrupulously noted. 

The best way of showing how the Earl of %Iayo 
made himself the companion of the District Officers • 
will be to quote a few entries from* his diary, omitting 
any official matters, and extracting only passages 
which refer, to his sport. Lord Mayo often got ^ 
his shooting at the very beginning o^ a, lon^ day’s 
official work, or on his way from one camp to another. 

In April 1871, however, he made a short tour in 
the North-Western Provinces, and had a few days’ 
sport with the Commissioner of the Division and his 
party. One afternoon, after beating the dry bed of a 
river with fair success, ‘ a certain* aboriginal clidm 
undertook to show us the way to another watercourse 
some distance off, where he said ^here were two tigers. 
Wc marched for about three hours, end the aboriginal 
having lost his way, we were obl^ed to give up our 
search for the place. The chdru was greatly cast 
down, and seemed very much ashamed of himsejf. 
Then we marched through a fine sdl forest, but saw ^ 
nothing. When we arrived in camp we found that 
our things had all gone another way, and it was an> 
nounced that we had very little chance of getting any 
dinner. HoVever, in two hours the servants arrived, , 
an(f \s usual, in the wonderful *tnanner in whioh* 
natives manage these things, we gdt a very good, 
dinner about nine o’clock.’ Next morning, ‘is it 
never ceased raining all night, and the ground we had 
encamped upon was now black, swanky, and stinking, 
Mr. D. [the Commissioner] ordered a move. This 
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was a good deal grumbled at by some of us ; but as he 
said he would ngt sleep in the place another night, 
after *the heavy rain, for a Idkh of rupees, and Dr. F. 

■ gave his vote for a fhange,, I thought it better to 
order a general move to a dry and sandy place at 
some distance, where tlie Nawdb of Rdmpur had sent 
^ on a very good camp. * It is to be recollected that these 
tardi forests ^re deadly, during eight months of the 
twelve. Throughout fgur months, indeed, no Euro- 
pean can sleep in them without the certainty of catch- 
ing the worst description of jungle fever. They arc 
inhabited only by a wild aboriginal race called c/idrus. 
The people of the* plains cannot live in them through- 
out the whole yeaf, and it is said that the chdnis get 
fever if they go down to the hot plains. Of the latter 
fact, however, I am not certain. On our way to the 
new camp we beat up a small watercourse, where we 
found a good 'two-year-old tiger, which we shot We 
then marched about four miles farther on, and began 
beating down a winding rjyer-bed ; when a cfidru who 
was tending some cattle came running up, and told us 
that a tiger had killed his pony ^ only half an hour 
Jjefore. We turned back, and after beating for a 
short time, a magnificent tiger bounced out of a thick 
clump of willows and reeds. When he* first showed 
• liimself he was about two hundred yards ahead. 'Two 
,or three shots wisre fired, and he was slightly hit. He 
then* went and. lay down in some very thick reeds. 
When the pad-elephants came up [to drive him out] 
he attacked them furiously, clawing one elephant 
badly, and mauling the driver’s foot. There were 
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three men on a pad-elephant in the stream, ^who were 
for a moment in great danger, as the tiger was rush- 
ing about on the bank, exactly on a level with their 
heads. However, [brother] E4dy gave him a bullet 
in the ribs, which stopped him, and he was soon ‘dis- 
posed of.’ * » 

Another day: ‘Formed two lines of elephants. I 
went with the Commission(ir 7 and as ,wq be^an to 
beat, a native ran up and tpld us that a tiger had 
killed his cow. We turned the line in the direction 
pointed out, crossed a swamp, and found the cow 
with hundreds of vultures already at it. We jthen 
formed a small line as the place was narrow, and in a 
few minutes out came a fine tiger. *We ran him into 
the swamp, where he crossed a small but very deep 
river, which we could not get the.elephants over. So 
we had to wait nearly an hour while»we sent a portion 
of the line round. They beat up, opposite to where 
we were standing, and on putting a pad-elephant close 
to the e<]ge of the stream, out jumped the tiger with 
a roar, recrossed the river, and came right* under the 
Commissioner’s an^ my elephant. We fired together, 
and dropped him with a single shot, bu^. could not, 
tell which of us had done the business. * We then 
beat another part of the stream, and had nearly a 
bad accident While the Commissioner's hi^ntsman 
{shikdrf), who was in the howdah bbhind him, was, 
throwing fire bombs into some thick seeds into ^v1^ich 
his elephant could not go, a spark fell into the howdah 
and exploded a powder-horn contaiitipg half a pound, 
at the Commissioner’s feet. Fortunately no one wSs 
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hurt; but the shikar (s clothes caught fire. He im- 
mediate!/ jumped to the ground from a height of 
thirteen feet, ran into the reeds and rolled himself in 
the wet mud. He was very slightly burnt in the leg 
and^ arm. We then "beat up another small water- 
course, and "near the^upper part of it we found the 
other line, which had been waiting for ps, drawn up 
across, it. They had no idea that there was a tiger 
near, but when the line advanced there was a loud 
growl from a tigress who showed herself, and was 
immediately brought down. To the surprise of every 
one, three other tigers appeared in different directions. 
Thdy were soon ^cilled, and for the first time in the 
experience of tlie oldest tiger-hunter present, four 
dead tigers were lying on the ground together. We 
padded them all, and went home in triumph, with five 
tigers for the days* work. At Tiight the Nawdb of 
Rdmpur’s players appeared and acted several satirical 
dramas, /epresentlng a magistrate in his court, a 
native wedding, recruitii^ for the Mutiny, and other 
pieces.’ The Earl of Mayo got but a few such days 
of pure sport during his Indian career, but when he 
did get one he made the most of it^ 

* A well - directed liberality in turf matters, 
strengthened the popularity which -tord Mayo’s 

, genial address anjl love of field sports won foi'^him 
among 'the Cistrict Officers. In India, it should be 

* remembered that almost the whole horse supply has 
to be imported, and that costly stud establishments 
form a regular cjiarge on the revenues. In such a 
state of things, facing acquires a very different signifi- 
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cance from what it now has in England.* It is a work 
of political importance to encourage the production of 
a decent quality of horse, and to induce the rfative 
landholders to keep well-bred stallions or to form 
small studs. Lord Mayo realized .this,* and his (^ary 
attests the interest and ‘knowledge which he brought 
to bear on thg subject. The Stud Bepartment was sub- 
jected to formal investigation, and stringent financial 
reform; and the private criticisms in his journal are as 
unfavourable as were his officially recorded views. I 
shall only quote one of the most colourless of them. 

‘ After visiting the Botanical Gardens,’ he jots down 
in his diary at Sahdranpur, ‘we*went to see* the 
Government Stud. There are a very large number 
of fillies kept here, also some stallions ; the method 
of procedure being that the stallions are sent through 
the country and placed in the cheyge of the land- 
holders, who likewise receive a certain rilimber of the 
fillies for breeding purposes. The Government 
reserves a right to purchase the produce at a certaijj 
price. I thought the stallions very poor. • A few of 
the fillies selected for breeding purposes were pretty 
good, although not* nearly so perfect as they ought to 
have been, considering that they were the forty 
animals selected out of upwards of two hundred that 
comc*;n every year.’ Lord Mayo’s, efforts to reforn^ 
the Stud Department belong to his* pdblic 'policy. 
In his private capacity he did what he could by oiips 
and donations to the Turf Clubs, and by encouraging 
horse shows. At first he ran a few tace-horses of his 
own, and throughout his Indian career his personal 
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knowledge and experience and purse were at the 
service of* any well devised and honestly conducted 
effortito improve* the breed of horses. An able and 
interesting article in the Oriental Sporting Jilagasinc, 
the organ of •the Indian turf, bears witness to the 
affection and respect^ with which he was held by 
sportsmen in the East , 

Thqge may seem petty traits in the character of a 
great ruler* and some of’my riders are perhaps sur- 
prised to find them prefixed to a chapter on his internal 
administration. But they show the manner in which 
Lord Mayo moved among men, and the innocent 
arts ‘by which ho made them his companions and 
friends. Such amenities would have been powerless 
in the presence of the stern exigencies of Indian rule, 
if they had constituted the whole or even any con- 
spicuous part of his* character. 'But, superadded as 
they were to a splendid power of real work, they did 
much to create that' personal affection for his character 
which formed so marked a feature of his Indian career. 
For, as already stated. Lord Mayo’s object in his 
tours was a thoroughly practical one, and extensive as 
they were, he managed by hard travelling to compress 
fhem within a few weeks in the spring and autumn 
of each year. No one who did not actaally accom- 
^pany him knew thq fatigue of body and mind which 
he went through in the 21,763 miles of his Indian 
journeys, nor can realize the serious risks which he 
ran by rapid riding over bad roads, or along precipices 
in the hill tracts. ^ The only trip which was proposed 
to him for pleasure, namely, a visit to the sources of 
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the Ganges, he at once rejected. So fai^from his tours 
being periods of rest from official work, post-bags and 
telegrams followed him by his own order at «every 
stage. It was a matter of daily occurrence, that* rising 
at 5 A.M., spending tihe whole, day* in travelling, 
receiving officials, and inspectmg public works. Lord 
Mayo still §at up half the nigl^t «transacting business 
with his Foreign or Private or Military Secretary — * 
business which had C(vnc in during the* day from the 
distant Departments of the Government, and which 
was often of weighty importance. One of his most 
experienced secretaries thus writes to me with regard 
to the results of these tours ; ‘ They did mote to 
strengthen the bonds of union between chief and 
subordinate, to bring to light the strong and the 
weak points of the administration, to encourage the 
good and to expose the bad, than a lifetime of office 
work.’ ‘ 

It maybe asked, what is the 'use of personal 
element 'in the Government of India, and what right 
have the District Officers, Commissioners-, and Local 
Administrators to exercise their private discretion, or 
to travel beyond 'the strict letter of the law ? • The 
answer is simply this. Indian law by no means pro- 
vides for the"whole circumstances and contingencies 
with-'which an Indian District Officer, daily finds him-,* 
self surrounded. Until within the last fifteen years, the 
law was not only indeterminate in fornj^ but on giany 
large subjects it was opposed in fact to the customs, 
habits, and positive rights of the people. Mr. Fitz- 
james Stephen has well described the great Codes 
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which now fo?m the body of Indian laAv, Nor has he 
in any way exa|jgerated their importance. But it 
must*be remembered that these Codes are, without a 
. single exception, the j)roduct of the last few years, 
that, is to say since* the Govetnment passed from the 
Company to ‘the CroAjrn, and* that both the Criminal 
and Civil Procedure*Codes have even during this short 
’ period* been in a state of flux and revision. During 
the whole of the Company’s administration, for a 
full century before Sir Henry Sumner Maine and 
Mr. Fitzjames Stephen came to India, the simplest 
questions of evidence or procedure were a jungle 
throiigh which cabh ofiliccr had to thread his way as 
best he might. The result of these two gentlemen’s 
labours may be estimated by the fact, that while the 
best of the old school of Indian officials were those 
who trusted most to \^^Jlat they were pleased to call 
their equity alid good conscience, it is now a sign of 
rashness and want of knowledge for a District Officer 
t^^ speak of his individual discretion with regard to 
any matter'of judicial procedure. 

But the defects of the system of law under 
which the Indian District Officer hardened and 
set into an administrative type, were by no means 
confined to imperfections of form. Oft %ome of the 
‘.liiost important ‘questions, the questions with which 
a District 0 loer has to deal every day of his life, 
and- on the atisfactory management of which the 
peace of his District depends, our Indian laws were 
in patent opposition to the actual facts of the country 
aod to the daily exercised rights of large classes of 
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the people. Thus, to take the most ifliportant of all 
Indian enactments, the Regulations of 1793 which 
formed, until 1859, the Land Law of Bengal. * The 
framers of that Land Code found a vast number of ill- . 
defined and sometimes conflicting rights in the .soil. 
They selected the most conspicuous class of these 
rights, nani^ly, those of the .stiperior holder, and 
defined them with a fair arnount of precision? The 
subordinate rights were acknowledged to exist in a 
general way and reserved, but they were not defined. 
While, therefore, the landholder or superior tenure- 
holder entered our courts with clearly ascertained 
rights and a legislative sanction 'for getting them 
enforced, the vast multitude of imder tenants and 
cultivators could point to no ascertained rights nor 
to any legislative definition of them. A uniform en- 
forcement of so amorphous anfi incomplete a measure 
was impossible. Practically, the District Officer cut 
the knot by settling in his executive capacity such 
cases as‘threatened the tranquillity of his people , and 
trusted to his personal influence to get his decisions 
accepted and carried out. The cases whidh came 
before him in his judicial capacity produced a mass of 
conflicting decisions which, when the subject was 
seriously taken up by the Legislature at the conjmence- 
ment of the Queen’s rule, the best lawyers in Indi§,.* 
after years of labour, failed to unravel^* Even after 
the Land Law of 1859 had supplemented the Pegu- 
lations of 1793 by defining the rights of the cultiva- 
tors and subordinate tenure-holders, the subject was 
so involved that no class of the agriculturists knew 
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precisely wh 3 t its rights were. The Land Act of 
1859 threw Bengal into a paroxysm of litigation. 
Aftef innumerable appeals through the subordinate 
, tribunals, and with five years’ experience of the new 
system to guide them, the whole fifteen judges of the 
High Court* met together to* definitively interpret its 
provisions ; and in ^sder to do so, they ‘found them- 
* selves, compelled to enter into questions of the most 
recondite fiistory. Some of their decisions are anti- 
quarian discussions, rather than declarations of the 
written law. When the ultimate tribunal in the land, 
with the highest legal talent and the full e.xpericnce 
of five years of Incessant appeals, had, in order to 
decide a simple claim for rent, to travel out of the 
statute book into the domain of unascertained history, 
it may be readily understood why the Indian District 
Officer learned tq reso^ to his private discretion, and 
why he was ^icouraged by his superiors in doing so. 

The legislative activity of the past few years has 
done much to remedy^ this state of things^ But a 
large margin of rights and customs still remain unde- 
fined by law, while they have to be recognised in the 
practical management of the country. The English 
*n India are conscientiously striving to rule according 
to native usages and native tenures. But no one can 
•^^ronounce with«ce^tainty a^ to what many of these 
usages *and ‘Inures are. One thing which Lord 
*Mayo learned on his tours was, that India is not a big 
country, but a collection of a great many snjall coun- 
tries, inhabited by people belonging to widely sepa- 
c^^ted stages of* civilisation, and with very different 
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legislative acquirements. It is not too much to say 
that the single question as to whether there is more 
land than the* inhabitants can till, or whether 'there 
are more inhabitants than cai\ find land, determines • 
their views on fundamental points of right and wrong 
as applied to real property. % The answer to this 
question settles the character of their tenures, and ^ 
produces a growth of local usages and, rights*Vvhich, 
if we are to keep peace among them, we must act 
upon. It would be easy to point out rebellions, such 
as that of the Santdls, which arose solely from not 
recognising the local facts, and from attempting to 
force what was a wise and just law or procedure in 
one part of the country, on anothcV part in which it 
was neither just nor wise. Such rebellions were 
easily enough suppressed. But, they brought misery 
into thousands of households whoce one crime was 
that they did not find it possible to continue to live 
under the new conditions thrust upon them. Our 
suppression of an insurrection was often but the fi^st 
step, as in the case of the Santdls, to a readjustment 
of our administrajtive system, with a view to suit the 
actual facts of the people. If risings of this sort hav^ 
ceased, and they have happily ceased under the 
British Rule, 'it is because the necessity of studying 
the * people has become jnore fully bealized, and the* 
necessity for legislating according tb the individual 
requirements of each Province is more swiftly and 
more surely acted upon. But before any usage can 
be stereotyped into a law, a considerable period of 
inquiry and discussion must elapse; masses of con* 
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flicting evidence have to be sifted, and it is often 
doubtful whether^ a custom or right, although actually 
existlhg, possesses sufficient elements of vitality or 
. permanence to justify^its legislative recognition. In 
thisj as in a* hundred other matters, the District 
Officer has still a wid^ area fbr his private discretion. 
No conclave of lav^ars, sitting in Calcutta or Simla, 
* however great their abiljty or their zeal, can foresee 
and provide for the circumstances which daily arise 
amid two hundred millions of people of many reli- 
gions and tongues, and representing every type of 
human advancement, from the leaf-wearing tribes of 
Orissa, who a years ago were persuaded for the 
first time to gir<> their women with cotton cloths, to 
the landholders of the Hfigli Valley not a hundred 
miles distant, whose sons read Theodore Parker, and 
who employ every resource of wealth and intelligence 
to enforce and to extend their rights. 

Mr. Stephen has spoken of the interest, prompt- 
ness, and decision which Lord Mayo brought to bear 
on the, work of legislation. The truth is, that no one 
can be so deeply impressed with the need of legisla- 
tive’ activity, or so fully appreciate the labours of the 
eminent law makers whom England has sent to India 
since the Government passed to the QGeen, as one 
*,-^ho has studied the facts of an Indian District, and 
has, in ‘this ’way, become practically acquainted with 
the wide area which still remains for the private 
discretion of its ruler. Let the laws be evqjr so per- 
fect, and the more perfect they are made the better 
far the District Officer, there will still remain in India 
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a vast scope for personal influence in the government 
of men. No one who has seen t^e facts with his 
own eyes is likely to underrate the need of 'such 
influence at the present time.^ Indeed, the danger 
for the moment is that, in the well-founded but new- 
born appreciation of law, men, are apt fo think that 
they can use what is in India an “imperfect, although 
a valuable, weapon, as the sole instrument^of govern- 
ment. Any one who watches the decisions of the 
Superior Courts in appeal, or who has done a few 
months’ work in the Indian Secretariat, cannot have 
failed to notice that bad District work now proceeds 
as often from an ignorantly mechanical administration 
of the law, as either from unacqiiaintance with its 
provisions or from disrespect to its authority. 

Several cases of this blundering mechanical govern- 
ment came before Lord Mayo .during his Viceroyalty, 
and he spoke out his mind plainly about them. In 
a private letter to an esteemed friend he gave a 
humorous illustration of his views. ‘ In the present 
state of India, whether his lot be cast in a Regulation 
or Non- Regulation Province, an officer who disdains 
or considers it wrong to use the personal influence^ 
which is placed within his reach over the people com- 
mitted to hJs ‘‘care, neglects the very first and most 
important part of his duty. It is« nOt to legality io < 
the abstract that I am opposed, but *to legality as I , 
believe it works in many Districts ip India, when I 
say, “ Oh, legality, what oppressions are committed 
in thy name!” I do not denounce «the reign of law, 
but the neglect of personal influence, carelessness m 
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admlnistratlorf, and that absence of authority which 
might often curb.^and even prevent, oppression. The 
administration of good law by wise men is but the 
embodiment and exercise of common sense in its best 
forty: The frustration of justice by the constant 

exercise of h legal technicality is the exhibition of 
human folly in its most obnoxious form. , This brings 
to mytnind a story of a late judge, who was a great 
humorist as well as a profound lawyer. At the 
county assizes a very poor man, an agricultural 
labourer, was indicted before him for beating his wife, 
who had run away from him, and was living with some 
one.*else. It waS before the passing of the law of 
divorce, and the judge addressed him in the following 
words ; “ Sir,* the law and the courts of a free country 
are open to you. You .should have first commenced 
an action agains^ this ill-conditioned woman in the 
Ecclesiastical* Court. This would have cost you 
;^400. . I/, you had been fortunate enough to engage 
tjje services of an honesUattorney and an abte lawyer, 
you might* have obtained a sentence of divorce a 
mensd et thoro. But you could not marry again, and 
it is not certain that you would have been placed in 
possession of your children. If you wished to go 
further, and to obtain a divorce complete, and you 
'had ;^500 more»tq dispose of, you might have gone 
to the House of Lords and got a Bill through Parlia- 
ment which would have made you a free man, and 
enabled you to marry again. I can offer you no 
relief. The lawjs open to you. You have nothing 
jtp do but to take advantage of its privileges ; and if. 
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after the explanation and advice that I have given, 
you say that in this England of ours there exists one 
law for the poor and one for the rich, you will be 
guilty of libelling the constitution of your country. 
And your sentence is, that you be •imprisoned for .this 
day only during the .sitting 0 / the C6urt.”’ Mr, 
Fitzjames Stephen’s anecdote. t)f the high civil 
administrator to whom it ‘ was quite a new idea that 
the law can be anything but a check to the executive 
power,’ reveals the follies and imperfections of Indian 
legislation in time past, with an emphasis scarcely less 
bitter than that of the English judge. 

Notwithstanding the legislative 'activity to which 
Lord Mayo lent his earnest support,* and which forms 
so marked a feature of his Viceroyaltyt he perfectly 
realized the necessity of personal influence and a wise 
use of private disefetion on the part of the local 
administrators. He learned, by contact With the local 
facts, that the Indian Statute Book is not yet co- 
extensive with the customs and usages throughoyjt 
India, which have, and which, according to our 
solemn pledge of conserving native rights, ought to 
have, the force of law. He found, even in matters of 
procedure, the department of Indian legislation in 
which the greatest advance to completeness has been 
made, that some of our provisions, are as unsuitable, 
to backward or outlying parts of the country as was 
the English form of arrest on mesne process to 'the 
Provinces of Bengal in the time of Warren Hastings. 

‘ My whole desire,’ he said on one of his tours, ‘ and 
that of those with whom I am associated in the rule 
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of this great Elnpire, is to make the government suit- 
able to the'' wants of the people.’ 

He* did not think that this could be affected by a 
, mechanical enforcement of general principles, irrespec- 
tive of the locdl facts. ‘ I have long been of opinion,’ 
he wrote with regard^ to the* firontier on which his 
policy obtained its mujst conspicuous success, ‘ that 
*the settled forms of law are still unsuited to certain 
Districts of India, and it is mere pedantry to attempt 
to rule, by ordinary legal procedure, people who are 
beyond its influence.’ He had to deal with more 
than one case in which grievous calamities resulted 
fronv'the want of personal influence on the part of a 
local officer. ‘ I «an come to no other conclusion,’ 
he wrote in a Viceregal minute, ‘ but that the unfor- 
tunate occurrence at and the assassination of 

some of our soldjprs’, arc the direct consequence of 
errors in administration and defects of system. The 
defects in, the system are clearly set forth in the 
p^ers, and my recent visit to the frontier has'enabled 
me to corroborate them.’ Lord Mayo goes on to 
describe the errors in administration as arising from 
Avant of an adequate knowledge of the character of 
the people, ignorance of their language, a needless 
routine ^of paper work, and from the British function- 
'JTl’ies spending thejr time in the seclusion of their 
offices, - mste&d ,of receiving, conversing with, and 
influencing, the chiefs and the people.. ‘I am in 
^opes,’ he concludes, ‘that a number of the defects 
in the system may, be cured, but no real improvement 
wjll be effected 'until we can restore to the frontier 
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that class of officers by whom its wild* districts were 
first brought into subjection — men^who, by constant 
association with the people, perfect accessibility, and 
a thorough knowledge of the language, will be able to 
establish friendly communications with the inhabit- 
ants ; men who will know when to punifeh and when 
to forgive, ^d will be able to teaeh these people, that 
while the British Government will aid them •in any 
effort they may make to sustain themselves by peace- 
ful industry, it will exact sudden and severe retribu- 
tion for flagrant and unprovoked crime.’ 

I n a matter which came up from another Province, 
where the District administration hdSl got out of hand. 
Lord Mayo wrote : ‘ I think that a strong letter 
should be written on this case. I am inclined to 
believe that it is not want of money, but want of 
efficiency and proper administration, that occasions 
this lamentable increase and non-detection of crime. 

I am also inclined to think that the next je.^periment 
which itVould be desirable to try, would be a change 
of officers. This, however, need not be said at; 
present’ 

If Lord Mayo’s ‘acquaintance with the facts of the 
Local Administration, and with the degree of efficiency 
which he hnd a right to expect from it ip each i 
Province, sometimes led him to make severe strictures, 
it also enabled him to know when good work was 
being done. Cases constantly come up to . the 
Government of India in which the Provincial Gover- 
nors desire the retention of some individual officer in 
a post beyond the period allotted ‘to him by this 
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general rules. * Thus, military officers are entitled to 
hold staff ' appointments for only five years under 
ordinaVy circumstances, and the age of 55 is their 
limit of employment in the Civil Departments. When 
such^applicatiohs vuere made. Lord Mayo exercised 
much vigilandfe before ^grantirfg his consent, and his 
knowledge of the locftLresults achieved by.the various 
’Provincial Administrators often enabled him to sternly 
frustrate a job, or to reward real merit. The follow- 
ing Note from his pen, in the case of a distinguished 
administrator whose ordinary term of service had 
expired, but whom the Provincial Government desired 
to retain, disclosed the attention and personal know- 
ledge which Lord* Mayo brought to this part of his 
work : — ‘ I am glad that my hon’ble colleagues. Sir 
John Strachey and General Norman, have given me 
an opportunity of ^expressing my cJpinion on this case. 
Having had the good fortune to spend a fortnight in 
daily comqjpnication with the officer in question, and 
having taken much pains 4 o inform myself oti every- 
thing connected with his District, I can, from personal 
' knowledge, confirm every word that has been said by 
Sir John Strachey. When I stoocT upon a hill point 

over the road leading to , and looked down upon 

|lhe vast clearings which, by his exertions'and influence, 
"‘Ifad been made «in .the forest — when I saw the tracts 
of wilderness* which he had turned into fruitful fields 
* — when I saw that by this process he had converted 
a laige number of the miserably poor and lazy hill 
population into pomfortable and industrious culti- 
vgitors of the rich soil of the plain — when I saw the 
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canals that he had made with little or do professional 
assistance — when, riding through the District, I saw 
everywhere symptoms of the affection and admffation 
with which he is regarded — I am not overstating the 
case when I say that, as it at present 'exists, th§ in- 
fluence and authority exercised by fn is^the 

greatest livijig instance of whajt personal rule can do 
in India. No one but himself could continue pre- ' 

• mm 

cisely the system which he has carried out with so 
much success, and it appears to me that it would be 
unwise to allow any rules or regulations, however 
good, to shorten by a single year the state of things 
which his judgment, courage, and ehergy have estab- 
lished in these hills.’ The advanced age of the 
officer in question having been objected to, Lord 
Mayo continued : ‘ I walked and rode with him for 
many miles last year, and I believ.e that at present 
there are very few men in India who could- keep up 
with him cither on foot or on horseback.-. I know 
that his influence, instead of waning, is gradually 
extending itself, and the fruits of his good vrork will 
be much more felt by the children of the present 
generation than ik is now. I would therefore be 

inclined to say that, as long as enjoys health and 

strength, and wishes to remain, it is the duty of 
Government to keep him ; nay, moi-e, to offer,, hii^ 
every inducement to stay.' 

People have sometimes wondered why the Earl of 
Mayo was so beloved by Indian administrators. • The 
above minute, written in the secrecy of the Viceregal 
Cabinet, and never intended at the moment fbr any 
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eye but that oT the Member of Council who had im- 
mediate charge of the case, suggests the explanation. 
The Iruth is, that Lord Mayo bestowed the same 
earnest thought on the j)ersonal aspects of his internal 
admjhistration * as he did on the more conspicuous 
pap^r side of it. He^ looked* upon the local admini- 
strators as honoured*iBstruments, and not* mere tools. 
He td&k the trouble to sfudy them in the concrete, to 
understand their views, and to conciliate their affec- 
tions. It fell to his lot to carry out a great series of 
retrenchments, which darkened the prospects of many 
Indian officers. No Viceroy ever subjected his per- 
sonal popularity.td so severe a strain, both among the 
civil and the miHtary servants of Government, by 
rigidly enforcing financial reforms. And no Viceroy 
has left behind him^ a memory more respected and 
cherished by Indian adijiinistrators. 

At the satde time, he most carefully avoided any- 
thing like’ favouritism in the disposal of patronage. 
H,e made men his friends-and companions, but never 
his confidahts. No ruler has ever kept his private 
likings and his public duty more clearly distinct. A 
large proportion of the appointments within his gift he 
left to be settled in the department through which the 
correspondence takes place ; in others thd nomination 
.come? direct froiti the Provincial Government, and the 
/unction of the Governor-General is merely to accord 
his approval ; in a third and most important class, 
riamdy, the appointment of Lieutenant-Gpvernors, 
the Viceroy must demi-officially ascertain the views 
of the' Secretary of State prior to appointment; in a 
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fourth, as in the case of members of* his Executive 
Council, the Viceroy recommends dfmi-officially, while 
the Secretary of State appoints. In almost ^1, the 
Viceroy carefully consulted ^with the Member of* 
Council in charge, or the head of tlie Department 
concerned. Lord Mayo insisted on 'knowing, the 
exact procedure to be followed dif each case. Shortly 
after he came to India he ordered a confidential 

• I t 

schedule to be prepared, showing every appointment 
within his gift, and the Departmental or Provincial 
Chiefs who ought to be consulted. In appointing, he 
rigidly went through each one of the official steps 
thus indicated. The Department* to which thd ap- 
pointment belonged was responsible for stating the 
claims of the officers fitted for it. These statements 
were then examined by the Private or Military Secre- 
tary to the Viceroy. When. their, completeness had 
been ascertained, the Viceroy considered them, gene- 
rally ill consultation with the Member of* Council or 
the responsible Secretary to the Government of India 
in tlie Department concerned. His personal acquaint* 
ance or unacquaintance with a man never entered 
into his calculations in arbitrating between the €laim^ 
thus authoritatively drawn up. He was sensitively 
alive to the' danger of letting his private attachments 
interfere with the rights of men personally unknown* 
to him. His object was to get the best man for each 
post within his gift. To this end he addressed a 
letter to Chief Commissioners and the principal admi- 
nistrators in the Foreign Department, directing them 
to furnish statements of their subordinate officers’ 
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services, by mbans of which he might know the exact 
fitness of each man at his disposal for any individual 
post. * He ordered all recommendations to ‘ be accom- 
panied by a statement of the age, character, and 
qualifications of the nominee ; his knowledge of the 
native languages, customs, and the codes ; and in the 
case of an officer recommended for promotion, by a 
‘simila^clear statement of ^his past services and general 
ability.’ Notwithstanding the personal knowledge he 
gained of men upon his tours, his Private Secretary 
writes to me, ‘ he never made an appointment without 
first considering on paper the services and claims of 
all tJie officers, Jiowever numerous, recommended or 
qualified for it. I*can bear personal testimony to this 
fact, for nothing gave me more trouble or anxiety 
than to lay the services of each one of them before 
the Viceroy withoiit favpur or affection, and to keep 
up a clear record of such services at times when my 
office was ilmost overpowered with other work.’ 

My only desire,’ wrot®. Lord Mayo himself to a 
friend, ‘ip discharging this most responsible part of my 
duty, i.e. the selection of men to fill either the lowest 
or th^ highest offices of the State, is to find the ablest, 
the wisest, and the best. Though I have, I hope, 
many friends and few enemies, I have hd favourites. 

cannp^ consider personal interest or feeling when 
the good.of 'the^ public service is involved.’ Among 
the more private letters which have come into my 
hands are several in reply to persons, sometimes in 
high s|ation, tvho thus attempted to make interest for 
their friends. He plainly told them that such exer- 
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tions were calculated to defeat their object. ‘ If 

Captain behaves well, and is favourably reported 

on,’ he wrote in reply to an application of this sort, 

* he is very likely to get his promotion before long. • 
But he has got six or seven people to write for. him, 
which is the only thing 'I know, against Him.’ Another 
officer fancied that to come to-Shnla and hang about 
Government House would bring him into ^’notice. 
Lord Mayo took occasion, through a third party, to 
recommend his young friend to return to his own 
.sphere of duty, and to work quietly within it. He 
stedfastly refused to hear of any one’s merits except 
from those whose proper business if was to know them. 

I now pass from the personal aspects of Lord 
Mayo’s internal administration to the great measures 
which mark his career. 

‘ I have only one object in all I- do,’ he wrote to a 
friend. ‘ I believe we have not done our duty to the 
people of this land. Millions have been spent on the 
conquering race, which might have been spent., ifi 
enriching and in elevating the children of the soil. 
We have done much, but we can do a great df:al 
more. It is however impossible, unless we spend 
less on the “ interests" and more on the people.’ ‘ In 
the consideration of all these matters,’ he . said on 
another occasion, ‘we must first- take into accoiujt 
the inhabitants of this country. TCe welfare of the 
people of India is our primary objeqt If we are not 
here lor. their good, we ought not to be here at all.' 

These words form the key to kis internal policy. 
He thought that his Government should do more for 
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the advancehicnt of the people, and that it ought 
to find funds for administrative improvements, not 
by increasing the revenues, but by a more rigid 
economy in spending them. I have shown how his 
schemes of fnilitary reform* simply resolved them- 
selves into 'an effort to get an equal amount of 
efficiency in the arpiy for a smaller putlay. His 
endeavours in the internal administration were the 
converse oT fliis, namely, to get a greater degree of 
efficiency for the same amount of money. He thought 
we should provide more courts, more schools, more 
roads, more railways, more canals, and a better sj stem 
of Jrusbanding ^the water supply; and that we should 
pay for all these improvements by cutting down every 
rupee of expenditure not absolutely required for the 
purposes of efficient administration. It is needless to 
say that, starting from such principles, he condemned 
in unsijaring <erms anything like personal discourtesy 
towards the natives by the governing race, or infringe- 
jtnents upon their rights. ‘ I must take this oppor- 
tunity,’ runs one of his minutes, ‘ of exjjressing my 
opinion as to the abominable practice of striking 
natives. It is a cowardly and ddtestable crime, and 
‘ought, in my opinion, to be visited with the most 
-ievere ^censure and punishment.’ But,* indeed, he 
never lost an opportunity of inculcating, both by 
example and precept, the duty of kindness towards 
’native servants, or to the lower classes with whom he 
came in contact, and of marked courtesy on, the part 
of all English officers to native chiefs and gentlemen. 
With regard to more serious infringements of native 

VOL. 11. R 
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rights, he wrote in another minute : ‘ I Kave come to 
the conclusion that in many respects we are* going too 
fast That, with the best intentions, we are ihtro- 
ducing institutions among the people which, however 
suitable they may be to some future time, have’jthe 
present effect of setting whole populations of die 
remoter Prcjvinces against us, and* raising up feelings 
of enmity towards us as their rulers. I have lately 
observed this, for example, as the direct consequence 
of the action of the Forest Department upon some of 
the aboriginal tribes of the tardi, and among the 
inhabitants of certain hill tracts.’ 

While, therefore, the Earl of Mayp believed ' that 
many administrative improvements diad become in- 
cumbent on the English rulers of India, he set his 
face against the merely mechanical importation of 
English ideas or institutions, and thq forcing of them 
upon the people. Mis internal policy ‘divides itself 
into four great branches. He first topk up the 
task of finding the funds for his improvements by. a 
more rigid economy in the administration, conspicu- 
ously of the great Department of Public . Works. 
Having thus provided himself with the sinews of war, 
he directed his earnest attention, in the second place, 
to the more' cTficient protection of the peoplfi,against 
the physical calamities which afflict a tropical countrj;\ . 
These calamities arise for the most»paft from the 
want of means for husbanding and utilizing the v'atter 
supply, qnd from the absence of any adequate system 
of internal communications for distributing the re- 
sources of the country, and thus rendering the super- 
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fluities of one Province available for the necessities of 
another in time of dearth. While endeavouring to 
strehgthen the peasant in his struggle with nature, 
Lord Mayo also laljoured to render him more in- 
dependent in his relations towards his fellow-men. 
In the third* place, tljerefore* he devoted much atten- 
tion to education,* and gave the vigorous support of 
his Government to schemes for placing it on a broader 
and more solid basis. In the fourth place, he con- 
sidered that one chief source of our past errors and 
future dangers in India lies in our ignorance of the 
people. He therefore organized a system by which 
he* hoped that, tlie facts of each district throughout 
the Indian Empire would be accurately ascertained, 
minutely recorded, and rendered available alike to the 
officers of Government and to the public. After a 
brief narrative pf his, efforts in these four separate 
directions, I* shall conclude the chapter by a sum- 
mary of the miscellaneous measures of his Internal 
Government. 

With .regard to Lord Mayo’s rigid financiership in 
the internal administration, I propose to select a single 
Department, and to exhibit his method of dealing 
with it in some detail. But his determination to 
allow not one rupee to be spent uselessfy penetrated 
pvery branch oP hi.s Government, and appears in his 
supervisibir of* every Province. He found, for ex- 
ample, that certain of the Provincial Governors had 
gotiintoiihe habit of asking for more money than others 
to producevihe same results. He insisted on knowing 
tlie reason of this, and to a large extent he, succeeded 
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in checking it One of his minutes may serve as a 
specimen. ‘ I do not see,’ he wrote^ with regard to 
the sums required by the several Provinces on account 

of the International Exhibition gf 1871, ‘ why is, 

as usual, to spend double as muchr as Calcutta, ^nd 
four times as much as ' Madr^. I should like to 

know whether it is supposed thaff will exhibit 

twice as much as Bengal, or four times as many things 
as Madras. I think, unless proper care is taken, the 
power of purchasing articles for this Exhibition is one 
that is very likely to be abused.’ In the expenditure 
immediately connected with the Viceregal Office, he 
set a great example of economy to Jthe Govern'jrs 
throughout India. He reduced his ‘body-guard, and 
more than once gave up State ceremonials in order to 
save their cost In ^this matter he was parsimonious 
of the public revenues and pfodigal of his private 
income. ‘ The heavy deficit which occulred in 1869,’ 
writes his Private Secretary to me, ‘strengthened 
Lord Mayo’s desire (which a local scarcity in Northern 
India had awakened) to forego the splendour and 
expense of a gathering at Agra, and to receive 
H.R.H. the Duke of Edinburgh in Calcutta, where^ 
the expenses ^would fall on his own purse.’ He 
carried out this resolution, and on the CounciL subse- 
quently proposing through one of Its members t^i 
share in the outlay thus incurred, the Viceroy wrote : ^ 
‘ I thank you and my honourable CQlleagues o£ the 
Council for the very kind and thoughtful recommen- 
dation contained in your letter of to-day, and fully 
appreciate the motives which have prpmpted you to 
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recommend that 0,000, or such other sum as may 
be deemed expedient, should be added to the Darbdr 
Fund’ (the annual grant to the Viceroy for State 
Ceremonials] ‘ for tha enter^inment and reception 01 
bhR.H. the Duke of Edinburgh. I have come to 
the conclusion that J ought not to allow any addition 
to be made to tlfe’Darbdr Fund, or tcf my personal 
salary on thip occasion. What is done now need not 
in any way bind my successors, who must take their 
own view of public duty. But you must allow me to 
take my own course in this matter, as I can assure 
you that if, by any act of mine, H.R.H.'s reception 
is'made a source of pleasure to my friends and fellow- 
subjects in IndiS, I shall feel more than rewarded.’ 

His fixed resolve to free the revenues from every 
charge not absolutely required for efficient administra- 
tion made itself felt, in all Departments. The net 
result was, tliat while the average expenditure of the 
two year's* preceding nis rule exceeded 5i-| millions 
9 year, the average expenditure during the two con- 
cluding years of his rule was under 48^ millions. He 
found the expenditure in 1868-69 at just under 54^ mil- 
, lions, he left it in 1871-72 at just under 46 millions ; and 
■the aggregate surplus of 4 % millions saved during the 
three years of his administration very nearly redressed 
• the deficits of 5^ millions,* which had steadily accumu- 
lated in the tlfree years which preceded it. 

"^■The Department which I select to illustrate his 

• I here ghre the figures at the nominal exchange of 2s? to the rupee. 
For the 'details^ see p. 103. The year 1868-69 was an exceptional 
one, owing to changes of policy, especially with reference to the transfer of 
•certain Military Works from the Extraordinary to the Ordinary Account. 
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economy in the details of administration is that of 
Public Works. This Department ha? an importance 
in India which the vigour of private enterprise happily 
renders unknown in England. tThe Government of 
India is an improving proprietor bn an enormous 
scale. It succeeded to an inheritance which had 
sunk into aft almost hopeless stite of decay and 
neglect, and one of its most important ta^Vs has f)een 
to put its estates in order. During the two years pre- 
ceding Lord Mayo’s accession (1867-68 and 1868-69) 
it had expended fourteen millions sterling upon Public 
Works. Of this vast sum twelve millions were for 
‘ ordinary’ works, and were supposed to eome out of die 
current revenue, while two millions weVe on enterprises 
of a more permanent and reproductive character. 
Lord Mayo early Cc\me to the copclusion that some 
parts of this expenditure were, not justified by the 
financial facts of the country', while others* were waste- 
fully conducted. ‘ You can hardly conceive)’*he wrote 
to a friend during his first months of office, ‘thp’"^^ 
extent to which the Military Works are being carried, 
and the palaces that are being built all over the 
country. I am for giving everything that can secure » 
health and C9n:^fort to the soldiers, but I am inclined 
to believe that we are overdoing it in our barracks.’ 
The truth is, that a ‘palatial pattefn’ barrack, excels < 
lently suited to certain parts of Bengal, had been , 
adopted for the whole country, without ref^ence to 
the local flecessity for so costly a model. Lord May6‘ 
pointed out that the same expensive*accommodation 
was provided for the healthiest station in .the far 
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north of India as for the ‘damp and sultry delta at 
Barrackpur, or ^n the burning plains which surround 
Allahabad and Gwalior.’ Further inquiries led him 
to the conclusion th^t extravagant outlay was not 
confined to military works alone, but spread itself 
tl\roughout many of Jthe civil branches of the Depart- 
ment. He resol vtid to take the supervision into his 

own**hands. and to be his own Minister of Public 

• • • 

Works. 

In carrying out this purpose he had to deal with 
two sets of difficulties. The . first arose from sheer 
blundering, and from the incapacity of individual 
officers in the .Department ; the second from errors in 
system. The informs which have taken place in the 
personnel of the Department, and the regular supply 
of specially trained civil engineers which the Cooper’s 
Hill College nckw seqds to India, will render it diffi- 
cult a few ‘years hence to realize the condition of 
things against which Lord Mayo had to battle. I do 
^^yot think that I overstate the case when I say that, 
ten years ago, there was not a District Officer through- 
out -India who did not regard the Public Works 
. Department as the most wasteful’and hopeless feature 
in the administration of his District. It was to no 
purpose that he put forth this view officially and 
.’unofficially with 'such power of utterance as was 
given to Iiimt The Department formed a close cor- 
.posation, and ijts officers supported each other against 
'kny* outside complaint. These officers consisted of 
two class€fs, neither of which had had a professional 
• training in civil engineering. It must be remembered 
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that I am now only speaking of the Department as it 
came within the notice of a District hiagistrate. The 
first class was composed of commissioned officers of 
the army, many of whom^ although not always belong- 
ing to the scientific corps, had an Excellent acquaint- 
ance with military engineering,* The second class 
was drawn chiefly from the privhte and non-com- 
missioned ranks, — men who had picked pp.a smatter- 
ing of knowledge, and many of whom lived well and 
made large fortunes out of an overseer’s pay of two 
to three hundred a year. One seldom came across a 
regularly-trained civil engineer in executive charge of 
the works of a District; and the professional cfvil 
engineers, whom private enterprise *had brought to 
India, for example on the Orissa Canals, were full of 
amusing anecdotes concerning thejr military brethren. 
The District Officer did what he could to reduce the 
waste by keeping his District Works and roads as much 
as possible in his own hands. The resuk'was, that 
two sets of prices existed for almost every class of epgi- 
neering labour in the District. The Magistrate paid 
one rate per thousand cubic feet of earthwork, the 
Public Works Department granted a higher.- The , 
same difference existed with regard to the cost of 
masonry, lime, timber, bricks, the metalling of «roads^ 
and every other outlay on District Works. 

If this was the experience of indiiJ'idual District 
Officers, it may be well imagined how discouraging 
and distasteful was the task in which Lord Mayo soon 
found himself engaged. He surrounded himself, 
however, with able and zealous men who were quite* 
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as determined to put down waste and to punish 
incompetence a^ he was himself, and who took care 
that the facts of each case should be thoroughly sifted 
and placed before him. Tbe result is a long series of 
rebukes from his *pen on extravagance and blunders 
of. many sorts. ‘ There is scarcely a fault,' runs one 
of his minutes, ‘ wJiioIi could have been committed in 
the CbnstruQtion of a great work, which has not been 
committed here. Estimates a hundred per cent, 
wrong — design faulty — foundations commenced with- 
out the necessary examination of substratum — no 
inquiry into the excess of cost over estimates during 
progress.’ In another case; ‘I have read with great 
sorrow this deplorable history of negligence, incapa- 
city, and corruption ; negligence in the conduct of 
every superior officer who was connected with the 
construction of these .buildings from the beginning; 
incapacity to*a greater or lesser extent on the part of 
almost CA^ery subordiAate concerned; corruption on 
t]je part of the contractors.’ 

All walls built by the Department, however, did 
not fall down within a few weeks after they were 
^ put up. But in nearly every case, the cost of works 
was wont to exceed the estimate. Lord Mayo re- 
solved, to put a stop to this, not onIy*by enforcing 
.greater vigilance in framing the estimates, but by a 
, most striftigent inquiry into each item in which they 
were exceeded. Every day demands came up to 
him for further grants in excess of the estimates, 
for works ' in progress. One of his minutes on such 
<m application runs thus : ‘ This is one of the most 
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flagrant and depressing cases that I have read for a 
long time, I fear there is no help bitf to agree to the 
expenditure, but it is little short of wholesale robtery, 
and most discreditable to everyone concerned. No 
word is strong enough to condemn 'the utter reckfess- 
ness of the whole proceeding.. The building has 
leaped from an original rough estiAiate of ;^i 8,000 to 
an actual expenditure which will probably ^amotlht to 
1 40, 000 or 50,000.' Even criticism of this sort 

failed for a time to make some of the officers engaged 
on public works understand that the Viceroy was in 
earnest, and that* they had found their master. 
Reports came up to him from Inspecting Officers, 
narrating in smooth official phrase thtf most disgraceful 
blunders, and suggesting censure of the euphemistic 

sort for the subordinates concerned. ‘ I wish,’ writes 

• • 

the much-tried Viceroy in another minute, that the 
Department would drop the term “ not free from re- 
sponsibility " and use the proper one, whifch in my 
opinion ought to have been used long ago, viz. th^t 
so and so has been utterly unfit to carry out the 
construction of such buildings as those iii which he 
has been engaged *at a grievous pecuniary loss to , 
Government, and to the 'disgrace of the Department.' 
In another case : ‘ It is difficult to find any specimen- 
of this description of building constructed within the- 
last few years by the Department, which is free from 
conspicuous and inexcusable faults — Allahdbdd, Sagar, 
Jabalpur, -Nasirdbdd, the Calcutta High Court,, the 
Murshiddbdd Palace, the Cawnpur Taainery, the Ndg- 
pur Bridge. These are only from memory — a memory 
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which I could disagreeably refresh. I shall bring the 
subject before Cpuncil. The time has now come for 
taking decided action in order to ensure ourselves 
against the continuance of. ^ such disgrace.’ Else- 
where : ‘ I have rdlad the report on the barracks. It 
is .quite dreadful. There is not a man referred to 
^ who seems to havb done his duty, except one who 
was *ifnmercifully snubbed. This report will assist 
me in the reorganization of the Department' 

For the experience which Lord Mayo had by this 
time gained, led him to believe that nothing short of 
systematic reorganization would enable him to deal 
efffictively with the evil. I shall not quote further 
from his Viceregal minutes with regard to the short- 
comings of individual officers. The foregoing will 
show the trenchant method in which he dealt with 
them. He thought that in a Department which had 
cost fourteen millions ^terling during the two years 
preceding’ his rule, he was bound to see that the 
individual officers were really fit to be trusted with 
so vast a fund, and to sternly visit cases of indi- 
vidual negligence, incapacity, or waste. But he also 
.thought that he was bound to see that the system 
itself was not at fault, and to remedy such defects as 
he might discover in it Wherever lie went, his 
• diary records his visit to the Local Public Works in 
, progress, with fninute criticisms, sometimes of a painful 
nature. But out of heart as he sometimes came 
away froila such inspections, he was unwill^g to con- 
<]|^n the individual officers hastily, and his eyes soon 
opened to the fact that the system itself was largely to 
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blame. In the first place, he found that the brain 
power of the Department was oyerworked. In- 
specting Officers were held responsible for a larger 
area than they could give adequate attention to — 
result ; want of supervision. In the second place, a 
series of vast works were scattered at one and tlie 
same moment over the whole couhtry without corre- 
sponding additions to the staff — too great _hastff.* In 
the third place, engineers were placed in executive 
charge of wide tracts, while the amount of correspond- 
ence and purely office work glued them to their chairs 
indoors, and precluded them from themselves over- 
looking what was going on outside*— no personal 
management. Lord Mayo’s visits tO certain railway 
works under construction by private contractors, and 
about the same time to a building being erected by 
the Public Works Department,.- forced this last defect 
of the system strongly on his mind. At the private 
contractors’ works he saw three European gentlemen, 
umbrella in hand and their heads roofed over by 
enormous pith hats, standing out in the hottest sun, 
and watching with their own eyes the native work- 
men as they set brick upon brick. In the building, 
under erection by the Public Works he found only 
the coolies and bricklayers, without supervision of 
any sort. On inquiry, the engineer in'charge pleaded 
office duties, the subordinate engineer pleaded the 
impossibility of looking after a great .many works at 
the same ?:ime throughout a considerable District; and 
the net result was, that Government" had to put up 
with loss of money and bad masonry. He exclaimejl : 
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‘ I see what* we want — ^good supervision and one 
thing at a* time.’ 

He first attacked the abuses in the Military Works. 
One distinguished authority in that branch had pooh- 
poghed a proposal to ‘breafc the uniformity of the 
(pjilatial) batrack plan for die object of saving one- 
third of a million.’* ‘.If it were a matter pf ;^ioo,ooo 
instrtid of ^350,000,’ wrote Lord Mayo, ‘it would 
be our duty to carefully consider whether, with- 
out impairing efficiency and interfering with the 
objects for which that plan was adopted, a saving 
could not be effected.’ By degrees, however, he 
developed a scheme of reform much wider than that 
of mere economy in design. A resolution written 
during his third year of office, 1871, runs thus : 

‘ The Governor-General in Council has had under 
notice seyeral cijcumstances which render it desirable 
to reconsidci* the system under which the construction 
and repai/^ of military *works within the Presidency of 
Bengal is now administered. ' 

‘ In the first place, several discreditable failures in 
the construction of the new barracks have occurred. 
His Excellency in Council is disposed to believe, that 
had the design and construction of these works been 
entrusted to a selected staff of experiefteSd engineers, 
.these failures tvould not have occurred. W'ith the 
extensive Opejiations undertaken in 1864-5, and since 
carried out more or less to completion, it would hardly 
have Seen possible, or at least there would^no doubt 
have been difficulty in carrying on works only by 
jneans of selected officers. But now that the press of 
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work is done, His Excellency in Council believes that 
such a selection can, and ought to, be^made'in view to 
the construction of the few important military projects 
which remain. 

‘ The recent investigations that* were made a% to 
the extent of existing baVrack accommodation in ^he 
plains, and .the determination of tlie Government to 
place an additional number of European regimeftcs in 
the Hills, have led His Excellency in Council to believe 
that it will not be necessary to commence any new 
barracks in the plains upon the standard plan. Thus, 
as the erection of new buildings is not contemplated, 
the labours of the Public Works Department in regard 
to building in the plains will, for* the present, be 
devoted to the completion of the works already in' 
progress, and to their subsidiary buildings. 

‘ It is considered undesirable that a» number of first- 
class Military Works should be carried oil in different 
parts of the country at one and the same time 
Rapidity of work has not been secured by this syster^ 
and it is considered better to place a full and highly 
qualified staff in superintendence of a few important 
Military Works, pr^ss them rapidly to completion, and 
then transfer the staff to whatever undertaking' may 
stand next ih order of importance. 

* The remaining military projects occur under 
several different Local Administrations, 'it will be 
convenient, therefore, that the whole of the 5taff 
employed on such projects should be Under one 
authority.’ 

The reorganization of the Department which ha 
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thus initiatecPhas borne fruit. A year after his death, 
Lord Mayo’s- successor, in speaking of these measures, 
declared that he expected ‘ that the ohanges which 
had been introduced will, as far as is possible, prevent 
the'recurrencfi of failures in *the construction of mili- 
tary buildings.’ One^ secret bf Lord Mayo’s economy 
lay in his fixed reselvje to borrow no money for works 
whi«h, in reality, formed a part of the current expenses 
of Government As I shall afterwards show, he 
believed that we are bound in India to undertake 
large enterprises for the protection of the people 
against famine, and that his Government was justi- 
fied *in borrowing for those objects. But his views 
regarding this obligation only made him the more 
careful to avoid anything like mixing up the cost of 
‘ ordinary ’ works with those of a permanent and re- 
productive charqf ter. ^ ‘ Any further increase to our 
debt,’ he wrote, ‘cannot be made without incurring 
^danger of *1116 gravest lynd. I will incur no responsi- 
^lity of this sort, and nothing will tempt me* to sanc- 
tion. in time of peace the addition of a rupee of debt 
for the purpose of meeting what is really ordinary and 
unproductive expenditure. It is a’policy which, acting 
*on my own strong convictions, and in full concurrence 
with H,er Majesty’s Government, I am ’determined to 

reverse.’, : • • 

• • 

The efl^Ct of his stringent principle of first finding 
*tke money ^ ordinary works before spending it, made 
itself felt thiroughout every branch of the I ndia^i admini- 
stration. He keenly felt the necessity for many costly 
YorkSj'but he insisted on the funds being saved bond 
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fide from the year’s outlay before embarking on them. 
After taking the Department into his own hands in 
1869, his first act was to issue a series of orders on 
the subject of framing proper , estimates, and for the 
abolition of every useless appointment. These orders 
were as unpopular as 'they were necessary. His 
second act .was to reduce the Public Works Grant 
by half-a-million sterling for 1869-70. His thifd act 
was still further to cut down this reduced grant by 
;^889,2 oo ; thus finally leaving it for the first year of 
his administration (1869-70) at ;^i,347,204 less than 
for the previous year. In the next year of his Vice- 
royalty, he enforced further reductions amounting’ to 
;^4 i 6,540 in the grant for 1870-71 —making a total 
reduction in this branch of expenditure of nearly two 
millions, as compared with the average annual grants 
which he found at the time of his accession. . I have 
not the means of checking these figures individuallyi 
but I give them as they have been furnished to me by 
the officer best able to speak on the subject ; and the 
published Budget Statements exhibit similar results 
on a larger scale. ^ 

It should be rethembered that- ffi9;£'iira||Hbyo's 
retrenchments and reforms in .the, De- 

partment thfo^ no discredit on hfe 'iliihiediate prede- 
cessors. The transfer of the countl^-l.tb the Crown, 
and the more minute administration which, it broiio-ht 
about, had disclosed the necessity for additions 
to the material framework of our Government. This 
necessity had been keenly realized by the preceding 
Viceroys, and they embarked on Public Works with 
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a vigour whfch gradually overstepped the revenue- 
yielding power of the country. What Lord Mayo 
did Was not to deny the need of such undertakings, 
but to rigidly insist on their being carried out on a 
scale consisteht with the solvency of the Indian 
Empire. His predecessors had found it impossible 
to create on a monjent's notice a body of skilled 
’ engi»eers equal to the great series of works that were 
forced on ’their hands. The old official dislike to 
English settlers, which had once formed a political 
feature of the Company’s rule, still lived on as a 
powerful tradition during some years after the country 
passed to the.C'rown. There was no local source 
which the Indiao Government could draw upon for 
its civil engineers, and during some time it shrank from 
the experiment of throwing open Indian engineering 
to the. profession in England. It had therefore to 
tnake the most of such skill and knowledge as could 
be spared from the scientific corps of the army. The 
disasters which resulted formed part of the long bill 
of* costs that the Indian Government has had to pay 
for t^ ■wq^'d ‘ interloper,’ as applied to non-official 
Eng^HH^^^'*|ndia, and for the traditions which that 
* V! .While Lord Mayo was severely 

visiting^ indiytSiisJrtocapacity, negligende,*and acts of 
in I ndij|;iki!ejv generation of engineers specially 
trained country was growing up under the 

'auspices oi|j^ Indian Government at home. 

Having Mrtailed the expenditure in evefy detail 
compatible with good work, the Earl of Mayo 

directed his earnest attention to the more efficient 
* VOL. ii. s 



274 


FAMINE PREVENTIVE WORKS. [iEx. 47-150, 

protection of the people against the calamities inci- 
dent to a tropical country. In other books ^ I have 
delineated the perennial warfare w^ich the hidian 
peasant has to wage with flood and drought. I have 
also shown how the want of means of internal com- 
munication rendered the distribution of the general 
food supply impossible, and forced each part of the 
country to depend upon its own harvest, cuttin^t off' 
from help in times of scarcity, and reducing it to the 
state of a ship at sea without provisions. In certain 
Provinces each generation goes through life in peril 
of death by starvation. The Earl of Mayo found 
that his predecessor had done much, to remedy ihis 
state of things. And he himself was resolved to do 
more. He believed that famine in India is not to be 
dealt with spasmodically, but ought to form a subject 
of continuous and effective measures on the part of 
the Government. During his Viceroyalty a igrcjif 
many proposals came up to him on this head. ■• ‘C^ 
tain Cdmmissloners, for example, suggested som® 
thing very like a poor-law, whereby funds might be 
raised by local taxation to afford relief duriq|f famine^ 
Lord Mayo’s note? on this scheme runs as follows : 

‘ Having been engaged all my life in the administra* 
tion of a pbof-law in one of the poorest couptries in 
Europe, I may say that, though it is* well. adapted*tp, 
deal with chronic pauperism, it has.alv^ays broken 
down when called upon to contend '^|inst a ^reat 

national^ calamity. In three years we Borrowed. eight 

. . 

* Annals of Rural Bengal,^^. 26-56; sth viol. ii, pp. 

174-199. ■ • 
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millions for the relief of distress which did not directly 
affect mdre than about 3^ millions of people,’ — or just 
one-twentieth of the population of the single Lieu- 
tenant-Governorship ,of Bengal. ‘ I therefore dispose 
of* the Commissioners’ proposal in two words. First, 
that ordinaty poverty in Iddia does not need for its 
relief a poor-law* s,ystem ; secondly, that any sum 
which could be locally levied to relieve such famines 
as have from time to time occurred, would be ludi- 
crously inadequate.’ 

But while Lord Mayo thus refused to have any- 
thing to do with a tinkering policy in dealing with 
famine, — a policy which would quiet the consciences 
of the rulers, without securing the safety of the ruled, 
— he believed that the British Government in India 
lay under a most solemn obligation to anticipate and 
• prevent wholesale death by starvation. He believed 
*.al^ that thift Government had in its hand the means 
accomplishing this object. ‘ By the construction 
^of railways and the com|)letion of great worlcs of irri- 
gation,’ runs one of his earlier notes, ‘we have it in 
' pur po||^r, under God’s blessing, to render impossible 
'the return of those periodical famines which have 
' disgraced our administration and cost an incredible 
amouqjt of suffering, with the loss of many millions of 
^Ifvfes.’ Lord Mayo looked upon a policy which per- 
mitted 'th^^ecurrence of famines as an administrative 
blunder, did not, of course, think that any indi- 
vidual Go^jrnor could be held responsible for the 
failure, of, any single year’s harvest. But he believed 
fhat he himself, as Viceroy, would be committing a 
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crime against good government if, with tHe full know- 
ledge that certain Provinces lay in chronic* peril of 
starvation, and with ascertained means of securing 
them against it, he did not place^them in safety. 

The wayworn phrase, ‘the development of the 
country,’ had, therefore, tb him a meaning consider- 
ably more distinct than it usually ccarries. He was 
anxious to do everything that he could to pron*ote 
commerce, and to supply the material facilities, such 
as roads, railways, and harbours, which commerce 
requires. He perfectly realized, also, that a network 
of railways is a military necessity of our position in 
India. But his paramount duty seemed to him* io 
be to the Indian peasant. ‘ In the eonsideration of 
all these matters,’ he said, at the opening of the 
Khangion Railway, in words which I have already 
quoted, but which recur so constantly in one form or 
another throughout his speeches and writings, that I 
may repeat them here, ‘ we must first , take into 
account the inhabitants of this country. The welfa^ 
of the people of India is our primary object. If. we 
are not here for their good, we ought not to be here 
at all.’ The three 'weapons by which Lord Mayo 
came to the aid of the Indian population in its ' 
struggle aga'in^t the physical calamities of pature, 
were roads, railways, and canals., During his rulfe,. 
road -making was pushed forward with the utmost 
energy throughout India. But the same may be §aid 
of almost, every preceding Governor-Generali^ip, and 
the credit of such works belongs to the 'District 
Officers or the Provincial Governments, not to the 
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Viceroy., I shall therefore confine my survey of 
Loiji Mayo’s policy of internal development to its 
two other great branches, railways and irrigation 
works. , • • 

•On the Earl o^ Mayo’s aiyival in Calcutta, he found 
awaiting him an elaborate Minute which Lord Law- 
rence had lately plated on record regarding the past 
history aod«the future extension of Indian railways. 
The narrative which the great civilian Viceroy thus 
left for his successor was full of encouragement, but by 
no means one for unmingled self-complacency. From 
the. end of 1853, when we had 21;} miles of railway in 
India, until the beginning of 1869, w'hen Lord Law- 
rence left the country, about four thousand miles of 
railway had been opened. The engineering impossi- 
bilities, which had threatened the existence of the 
enterprise, hjad Cne by one succumbed to the persistent 
energy of individual Englishmen. A permanent way 
•^ad. been ’built over a^vast delta, yearly subject to 
TOvastating floods. Rivers, never before controlled, 
ha<^been bridged; and every difficulty arising from 
the extremes of heat, and from tlje corroding tooth of 
> fluvial action, had been mastered. Nevertheless, Lord 
Lawrence recorded his conviction diat the system 
tjnder ’which tjiese triumphs had been won could no 
’longer, b^ retained. The essential feature of that 
• system wa^^ that it made over the construction of the 
Iiidian railways to private Companies, with a guaran- 
teed Tnler^t'of five per cent on the capital they 
migh\ expend.* Lord Lawrence came to the con- 
’clusioh that this system acted in a wasteful manner, 
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and that it tended to land the Government, of India 
in grave financial disasters. He showed thajt it 
would be not only more economical, but that it would 
also tend to the more satififactory working of the rail- 
ways, if the Government Raised the fund requisite for 
making them by loan at the market rate, and secured 
the full value*of it by a more direfct control over their 
construction. He believed that in this* way alone 
would it be possible to carry out the five or six 
thousand additional miles vdiich then remained to 
complete the railway system of India. 

This was the basis from which th/i Earl of Mayo 
started. He found that the average cost of tlie 
Indian railways, under the guaranteed system, had 
been about 7,000 a mile, and that the total debt 
with which the six thousand miles, to be done under 
that system would saddle the country, would exceed 

1 00,000,000. The loss which the Government had 
yearly to make good in the shape of guaj^^^qed 
interest already came to about i|- milliqn&'A'.rEurflw 
inquiries revealed to Lord Mayo, in. a*''s^l clearer 
light, both the evils, of the system and the difficulty 
of supplanting it. He found, in the first place, that,^; 
while bearing the justly honoured title of ‘private 
enterprise,’ it possessed none of the ,great esfsentl^l 
advantages of a private undertaking. There was no' 
incentive to economy in outlay under a method which 
guaranteed five per cent to the public, on the s 5 me 
security oh which that public was willing to lend at 
under 4^ per cent. For, both in its railway loans and 
in its public debt the security was the solvency of the' 
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Indian Government. Yet each ten millions borrowed 
for railways cost, the Indian taxpayer from ;^ 5 o,ooo to 
1 00,000 more than if the money were raised in the 
open market as a loan. Nor did the system possess 
tha advantages that arise from the personal energy 
and control which w^ are rightly accustomed to asso- 
ciate with private* enterprise. The Indian Govern- 
ment *had found by experience that, in order to prevent 
unnecessary outlay, it had to watch every step taken 
by the Companies. This entailed a costly department 
of inspection to represent the interests of the Govern- 
ment, and thus^ led to a double authority, divided 
coTinsels, delays, and differences of many sorts. As 
Lord Mayo hiirtself said in the Legislative Council, 
if India had continued to make her railways at any- 
thing like the expense of the existing lines, she would 
have fomid herself, in, the course of the next twenty 
years, ^ddl&d with from three to four millions of 
interi^' j^ar annum to |pe paid out of the ordinary 
came to the conclusion, therefore, that 
‘ l^yas Trnfifssibl^ to g9 on making railways in India 
at such a co§t, and that it would be better to abandon 
, the further construction of new Imes than to follow a 
policy^ which must lead to financial difficulties of the 
nft)st serious and dangerous character.^ 

• .In the second place. Lord Mayo discovered that 
the guarantee system not only involved a needless 
outlay in the construction of Indian railways, but that 
it very seriously complicated their managenaent On 
. the one hand, there was a great body of professional 
•railway engineers, justly proud of their practical skill, 
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and who looked to the Railway Company as their 
master. On the other hand, there wag a costly super- 
vising staff and an enormous Railway Department, 
chiefly consisting of military officers, whoj^ ‘ represented 
the interests ’ of the State. The thdory seems to have 
been, that the ^interests of the Government could not 
be identical ‘with the interests of Iche Railway Com- 
panies, and that two sets of establishments 'were 
therefore required to watch each other. The Indian 
taxpayer paid for the whole. 

It was not, however, merely a question of expense. 
The responsibility was divided, and when a br^k- 
down took place nobody was to blamet Lord Mayo 
got on well with practical men, oP whatever sort. 
There was never a Viceroy who has had a more 
genuine regard for .the railway stfiff in India, or who 
was repaid by them with so much personal popularity. 
But he found the double system of management a 

source of many sorrows. ‘ Mr. ,’ he says in one 

of his minutes, ‘ admits that the Railway Company's 
agency is not competent “ to ensure rapidity of de- 
spatch and absolute punctuality in delivering con- 
signments, thus enabling merchants to engage freight , 
before ordering down consignments, and so to save 
the heavy cost of carriage into Calcutta and warehouse 
charges there.” All that I can Say is, that. if the* 
agency cannot effect this, the first objfect of railway 
management, and which has been fully carried out' on 
every well-managed railway in the world, the question 
will arise whether they are fit for their ‘places. At all 
events, the Government of India are not going to' 
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impose taxes upon the people of this country because 
the agency of Jhe Railway Company are unable to 
ensure rapidity of despatch and punctuality in their 

transactions. ^ Perhaps if t^ey consulted Mr. ’ 

[the efficient hea*d of another of the many depart- 
ments], ‘ he might slicw them how these, first requisites 
of railway managdlnent might be secured.’ 

(5ne gentleman, indeed, had discovered that it 
would be dangerous to allow the railways to become 
really efficient, lest they should discourage river traffic. 
On this Lord Mayo remarked : ‘ Colonel is mis- 

taken if he supposes that the Government of India is 
gding to manage these great affairs upon any other 
than commerciifl principles. We intend to attract as 
much traffic as we can to our railways. When he 
says that we are to,tax the people of India by keeping 
down traffic returns, because we may dread the rail- 
way Icaving'us without the alternative of carriage by 
water in *aertain military contingencies, he seems to 
q(dopt principles which are incompatible with railway 
extension in any country. It almost sounds like a 
reproduction of the arguments which were used 
, agr' f the railways forty years ago, and which are 
\v^ ;ribed in the life of George Stephenson, who 
li.'- i ' luch difficulty in overcoming the friends of the 
•f. .n pqsts, mail coiches, and canal boats.’ 

, In some, bftt happily not in many, cases the mis- 
management penetrated deeper down, and outside 

complaint had proved unavailing. ‘ I wish^or ’s 

opinion,’ he wrote in such a case, ‘ upon the grave 
•instances of obstinacy, corruption, and neglect of all 
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local opinion and suggestions, that are to be found in 
these papers. The dishonesty of tlje subordinates, 
their ignorance of the language, their contempt for 
the comforts and habit| of the people, are things 
which are now placed beyond a do'ubt. I intend. to 
check them if I can.’ In anotJier caset the public 
having long complained of the afesfince of mechanical 
appliances for reducing the danger of railway tr^el- 
ling in the hot weather, and certain well-considered 
suggestions having been disregarded. Lord Mayo 
wrote : * I have no hesitation in saying that I think 

the authorities have shown a disregard to the 

interests of humanity, and a great Want of thht 
ingenuity and engineering resource which might have 
been expected in so accomplished and so experienced 
a body of men. D.raft a letter, p.nd let me see it.’ 
He also went into the complaints •-of tho native 
passengers, — complaints which a certain* officer had 
dismissed with the remark that the natives were as 
well protected from the sun in a railway carriage a? 
trudging along under their umbrellas, or when travel- 
ling by the rude coaches, or boxes upon .wheels known ' 
as ddk gliAris. ‘ I am not at all satisfied,’ Writes Lord 
Mayo, ‘ that the comforts of the third-class and native 
passengers are properly attended to ; and the, remarks 

• e 

of in this respect with regard to umbrellas and • 

to travelling by ddk ghdris are quitfe unsuitable. , 
Natives seldom travel in the hot weather during *the 
day, except by train. They are packed much ihorej 
closely in third-class carriages than irf their ordinary.^ 
modes of conveyance ; and because a man is broiledi^ 
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in a dak ghdri, that is no reason why he should be 
roasted in a railivay carriage.’ 

But perhaps the gravest, and certainly the most 
universal, cause of complain^ at that time was the 
corruption of the native subordinates along the line. 
Every Magistrate through ‘whose dist^ct a railway 
.passed was aware ^hat the local merchants had to 
pay a*petty, i)[ibe to some railway underling for every 
bale of cotton or Score of rice-bags that left or arrived 
at a station. He was generally powerless to put 
down these frauds, for the native merchants refused 
to come forward, ^nd preferred sending off their pro- 
duce by river o*r road, to appearing as prosecutors or 
witnesses in a Criminal Court. The railways being 
thus unpopular with the people, various excellent 
reasons were fortlifoming to show why the traffic 
receipts were str small, and why the burden of \\ 
millions on the Indian taxpayer, to make good the 
annual loss upon the railway operations, could not 
possibly be reduced. Lord Mayo, after a long inves- 
tigation of such arguments, sums up: ‘There is much 
in these papers which shows that^ other causes are at 
»work, affectirig most injuriously our traffic receipts, 
and that we should be prepared to deal^ in the most 
ti^richjtnt manner with the numerous instances of blind- 
"ness, imp^icy, ignorance, and mismanagement which 

are here detailed. So long as the Railway con- 

tinifes to conduct its business regardless of the com- 
petition to which it will always be liable, regardless of 
.the feelings and 'habits of the natives, — so long will the 
Stives of India continue to be unnecessarily taxed.’ 
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The Earl of Mayo set himself, therefore^ to practi- 
cally carry out that change in the railway polipy of 
India which Lord Lawrence had sketched. In this 
great work both the Viceroys had ^s their chief 
adviser General Richard Stracheyi and to him, more 
than to any other single mai?, the reform is due. 
Under the told system, to use the words of the Duke , 
of Argyll, ‘the money was raised on the, credit and 
authority of the State, under an absolute guarantee of 
five per cent., involving no risk to the shareholders, 
and sacrificing on the part of Government every 
chance of profit, while taking every chance of loss.’ 
Under the new system, the GovernmeAt now borrows 
its railway capital at four per cent.,'and thus makes 
an initial saving of 100,000 a year on every ten 
millions. Under the former s}^stem there was a 
double management, and the' cost 'of construction 
averaged about .^17,000 per mile. Under the new 
system there is a single firm control, the Government 
gets its work done by contract at the lowest market 
rates, and the cost of construction on the narrow- 
gauge State Lines is less than ;^6ooo per mile. The 
work actually done under the hew system may. be, 
briefly stated thus : — Excepting a few isolated, short 
sections, the State Railways date from Lord May 6^s 
Viceroyalty, and indeed their active prosecution was ’ 
not commenced until the later years of his rule. By 
the end of 1871, nine hundred miles oLState Rai^ays 
had been"put in hand ; a nearly equal length has since 
been started, making about eighteen hundred miles in 
all. Of these, close on seven hundred miles hafl been 
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opened for traffic in a little over three years, from the 
end of 1871 to the beginning of 1875. The general 
progftss of Indian railways under Lord Mayo’s rule 
may be gathered from the fact that, while the sixteen 
preceding yeafs had left a totSl, of 3946 miles open at 
the end of 1868, the end of 1871 left an actual mile- 
age of 5073^ mile^ ^The mileage of Indian railways 
'incraased by more than twenty-five per cent, during 
his three yeahs of office. While, therefore, the Earl 
of Mayo inaugurated a new system of railways for 
India, he vigorously carried forward the schemes 
which he had inherited from his predecessors. 

The compatjsdn between the cost of Guaranteed 
and of State Railways as above given is not, however, 
quite a fair one. For although it accuiatdy states 
the expense of the two systems to the Indian Govern- 
ment, it compares lines of different intrinsic value. 
• ^ « • 

The Guaranteed Railways were made on the 5 feet 6 
, inch gaug«j or nearly a f^ot broader than that of the 
English lines. Several of the State Railwa'ys have 
been made on a narrower gauge of 3 feet 3 inches. 
Their permanent way is less solid, their rails and their 
rolling stoclc lighter ; and a large part of the saving 
*is;"due , to these causes, irrespective of their more 
economical construction. The change tfhus effected 
^ in* India, from* thq old 5 feet 6 inch gauge of the 
Guaranteed Railways to the new 3 feet 3 inch gauge of 
thd ^State Railways, has been very fully discussed by 
engineers hnd others better qualified to sppak of it 
than I am. I therefore do not venture on any remarks 
of my own, but merei> reproduce as briefly as possible 
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Lord Mayo’s personal view of the subject. It should 
be remembered, in the first place, that Indian traffic 
is of a much lighter character than English fraffic, 
and that the facilities of water ^transit afforded by the . 
rivers will compel the railways to. carry at low rates. 
In the second place, that the lightness of the narrow- 
gauge railways is believed by Inctan engineers to be 
adapted to the lightness of the produce to be can ied ; * 
and that their comparative cheapness o’f construction 
will enable them to carry it at low rates. 

‘ I have no doubt,’ wrote Lord Mayo to a friend, 

‘ that our decision on the gauge will be very much 
attacked. The alternative as regards India is this, 
cheap railways, or none ; and I would rather do with- 
out railways altogether than incur the future risk of 
that annual increase of expenditure, and consequently 
of taxation, which 1 have stopped, qnd which is our 
only real danger in India. • 

‘ It is true that the people are lightly ta»ed, and so . 
they ou^ht to be. We are an alien power ruling at 
enormous disadvantages, principally by the force of 
character and by administrative skill. As long as the 
natives of Hindustan believe that whatever power 
might follow us. Native or European, will tax them 
more heavily than we do, we are safe. Shopld the ' 
other feeling prevail, we shall lose oUr hold on th^;^, 
country. There is no real patriotism in Ilidia. The-,' 
great mass of the Hindus have always been accus-' 
tomed tg be ruled by a Foreign Power. ’ If the. 
Foreign Power is just and wise, it. is the form of 
government that suits them best. In our circumr 
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stances in India, we cannot therefore dig too deeply 
into the "people’s pockets. Therefore, I say, let' us 
havt railways fhat will pay, or nearly pay ; or no rail- 
ways at all, if their effect will be to add 100,000 or 

150,000 evfery year to the permanent burdens of the 

State. • 

• • 

‘ But we can n^ke railways that will, add little or 
nothing to the burdens of the State ; and we can also 
make rail'^a^s at ;^5000 a mile that will not only pay, 
but do all we want. I have no hesitation in express- 
ing a most decided opinion on this matter, and in 
fighting for it. It is not either a commercial or an 
engineering question. It is a question of financial 
policy, and one, of which I am better able to judge 
than the merchant or the engineer. The 3 feet 3 inch 
gauge will give us all we want for years, and will 
save us hereafter ’from financial and political diffi- 
culty.’ « 

After the final reconsideration of the question, he 
thus summed up : ‘ With regard to the break of 
gauge we adhere to our former opinion. We do not 
.believe that, for many years, we can hope to obtain 
any amount Of traffic that would justify the extra 
outlay pf ;^2000 a mile for standard gauge ; and, 
further, “V^e feel that if we do not id6pt a narrow 
,^uge rCo:w, ail hope of getting cheap railways for 
Infdia wovdd be closed for ever. I believe the evils 
of jhe bi’^k of gauge on long lines, where light traffic 
ca.n only be anticipated, are exaggerated ; ^Jiat as far 
as natiyq,pas^epger traffic is concerned, no evil what- 
^ever will result; and that as regards corn, oil -seeds. 
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coal, and salt, the inconvenience will be small, and 
the expense of transhipment will hardly eXceed the 
cost ot twelve miles of haulage. For the carriage of 
soldiers and horses there will be no difficulty, as after 
long railway journeys tKey must eat arid rest, which 
they can always do at the change. There will un- 
doubtedly be some difficulty as _tcv munitions of war 
and all military stores, but it would be absusd to 
suggest that we should spend two millions' of money 
for this object only. What we should aim at is the 
provision of such railway communication as will pro- 
vide for present wants, with a power of such an 
increase as will give facility for consfderable augmen- 
tation if it is hereafter found necessary. This, I 
believe, we have done, and more than this we ought 
not to do.’ 

Nothing that I could say would throw any addi- 
tional light on the merits of the question.* But in the 
elaborate discussions which have since taken place 
among professional engineers in England, I some- 
times observe that Lord Mayo’s views have been 
misunderstood. Several of the disputants speak as if 
the Viceroy had proposed to make isolated sections 
of narrow-gauge lines, running in connection with the * 
broad-gauge* railways. Such a system would have 
involved transhipment at every junction, and no orie^ 
was more sensible of its impolicy than the Earl 01 
Mayo himself. ‘We are not inclined,’ he wrot^ to 
the Secrejary of State, ‘ to acquiesce in the expediency 
of constructing short lengths of raihyiays on a gauge 
different from that in common use. If narrow-gauge 
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lines are to.iiave a fair field, they must be given a 
sufficient 'development to render the cost of shifting 
goo(fe from their waggons to those of adjoining broad- 
gauge lines unimportant in relation to the freight for 
the* average 'distances over -which the goods are 
carried,’ His scheme was tb form a distinct system 
of narrow-gauge lines, working in connection with 
' each K>ther, and penetrating the great untapped Pro- 
vinces within* the trilateral formed by the broad-gauge 
railways. That trilateral had its three extremities at 
Bombay, Calcutta, and Lahore. Lord Mayo pro- 
posed that his less expensive narrow-gauge lines 
should form a, subsidiary railway system for the com- 
paratively poor tracts of Rdjputdnd and Central India 
thus enclosed — a system complete in itself, but touch- 
ing the external triangle formed by the broad-gauge 
lines at convenie^nt points. 

The general plan thus briefly sketched has, to a 
, large extent, been carrie(^ out. In the important line 
which ascends the Indus valley, military considera- 
tions have since been found to weigh heavily against 
a break of gauge, and the railway which forms the 
north-western side of the trilateral, and connects the 
*Panjdb with the sea, is being constructed on the 
broad gauge. But the lines required foi' the internal 
, ^dbsidiary system avithin the great railway trilateral 
are now rapidly going forward on the narrower gauge, 
A vjsryhnportant one, connecting the heart of Rdjpu- 
tdnd with the external railway system at and 

Delhi, was -opened at the beginning of the present 
year (1875). The net result is that, of the 1800 miles 

VOL. II. » T 
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of State Railways now in progress, 800 adhere to the 
broad gauge, while 1000 miles form the ftucleus of 
the new system of narrow gauge State Railways * 

The other great branch of reproductive Public 
Works in India are those which deal with the hus- 
banding and diffusion of the water supply. And as 
in his railway policy, so also with regard to irrigation, 
the Earl of Mayo found carefully considered plans 
bequeathed to him by his predecessor. ^ The Orissa 
famine of 1866 had forced the duty of preventive 
works upon the conscience of the Indian Govern- 
ment. Lord Lawrence had devoted much attention 
to this subject during the last years of his Viceroyaky, 
and Lord Mayo vigorously carried Qut such protec- 
tive measures to, their full development. ‘ There 
never was a Governor- General,’ writes one of .'.the 
present rulers of . Northern India,, ‘ who . 
greater attention to this subject, and there 
a time in which more was done than during 
administration.’ He found himself surrounded b 
Provinces in want of water. Even where the rain-^ 
fall was itself sufficient, no mechanism existed for 
husbanding the supply, and the precious fluid whiclx 
might have secured fertility throughout the twelve 
months, rushed off to the sea in a fortnight’s destruc- 
tive floods. , , . 

A bare list of the works which he inaugurat^^ 
advanced, or carried out, would weary the reader.. 
The Ganges Canal was extended, and after seventeen 
years of deficit took its place as a \york no longer 
burdensome to the State. A new irrigation system, 
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Starting from the Ganges opposite Aligarh, and which 
will water the^ whole lower part of the Dodb from 
Farthigfarh to Allahdbdd, was commenced. The 
eastern half of Rohilkhand jnd the Western Districts 
of'Oudh were at *the same time being placed beyond 
ppril of draught aryl famine by the Sardah Canal. 
Similar works {eft western Rohilkhand* were being 
caitted out,b^ a canal from the Ganges. Plans were 
prepared, and the sanction of the Secretary of State 
partially obtained for a project which would bring the 
waters of the Jamnd to the arid tracts on the west of 
Delhi. While the Western Jamnd Canal was thus to 
receive a .vast •extension, the Lower Jamnd Canal was 
being pushed forward in the districts to the south-east 
of Delhi. Proceeding farther down the Gangetic 
V^l^, we find works of equal promise being carried 
c5Si^hii»tlie SoJTr(Soape) river through the Province of 
•fe^dS^the •province destined in 1874 to be the next 

* ^ian trzftjt which was tib suffer dearth. On, the sea- 
joard, Orissa (the province of Lower Bengal which 
jpdiad last passed through the ordeal) saw its districts 
placed beyond the peril that has from time imme- 
morial hung over iJiem, by a vast system of canals 
and the development of means of commupication with 
the oittside world. Still farther south, the Goddvarf 
, .works were going "forward. In the far west, projects 
, jut the drqught-stricken districts of Sind were drawn 
up and investigated ; while in Bombay, Madras, and 
other Prcfvinces, many works of great local utility, 
although of less conspicuous extent, were initiated, 
pushed forward, or matured. 
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All this cost money. The irrigation • projects in 
Northern India alone will involve a further expend!- 
ture of more than twenty millions sterling. Upon the 
single item of canals for Orissa, the Government, 
from December 1868 to December* 1871, laid out a 
sum equal to the total revenue; derived* during tlje 
same period* from that ProvinceL* » In another work 
I have discussed the dangers in which, such ‘pro- 
jects are apt to land the finances of India. Thus, 
in Orissi, the cost of protecting the' people from 
famine will amount to about two millions sterling, 
representing, at four per cent., an annual charge 
of ;^8o,ooo, 'Or half the entire land revenue of that 
Province. It is clear that, unless such works 
can themselves be made to pay the interest on 
their cost of construction, they ^ will seriously im- 
peril the solvency of the I ijdian, Empire.. Past 
experience, however, holds out but little hope of 
their being immediately remunerative. Wfeiiiy/j^ears • 
elapse before the people learn to take* the^^eii 
The strong conservatism of the Indian p.ea^t, ’af!^ 
his obstinate clinging to the ways of the past, give an 
innovation no chance. Moreover, before being able 
to profitably use the canal water, he has sometimes to 
execute a number of petty field-irrigation works, so as 
to adjust .the levels of his ground. Even after the. 
canal is made, he goes on, therefore, trusting* to the , 
chances of the rainfall, until suddenly a lamine comes, 
Then, indeed, a rush is made upon the canals, and 

’ I here reproduce the facts given at greater length irt chapter viii^ of 
my Ortssdy vol. ii., without being careful to alter the words.' 
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thousands of acres are permanently irrigated from 
them. Meanv^hile, during the long intervening years, 
the neglect of the husbandmen to use the water has 
disabled the^ canals from yielding a return on the 
capital invested m their construction, and forced the 
Government to levy«the annual interest, together with 
the cost of keeping ‘up the works, by sorne unpopular 
impost on the general taxpayer. 

The case stands thus : Protective works on a great 
scale are admitted in India to be an absolute’^necessity 
to save the people from famine ; and until they are 
constructed, th^ British Government goes in yearly 
peril of beingf called to witness the extermination of 
its subjects. After they have been constructed, the 
peasantry long delay to make use of them, and 
meanwhile their c^st, both of construction and main- 
tenancOi has Iw be borne by the Central Exchequer. 
This was the difficulty for which the Earl of Mayo 
ha^tp-l^nd a practical solution. No Indian ruler 
ViJi!^J«5^fter' be permitted to stand by and see his 
^dple starving by hundreds of thousands to death. 
Yet, in the present state of rural India, the Govern- 
. ment cannot construct the requisite protective works 
without the risk of future insolvency. , Lord Mayo 
thought he had found a solution for this problem in a 
• compulsory water-late. He, and several of the great 
adminfetrativd chiefs who surrounded him, held that a 
3ocal community, for whose local protection a canal 
has be^ found absolutely necessary and lias been 
Invade, si|qula ^ot be allowed to shift its cost to 
•the shoulders of the taxpayers in distant Provinces, 
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who derive no benefit from it That if the local 

c 

community delays to take the water, i^ should never- 
theless be compelled to pay the yearly interest on 
what is, in the strictest .sense of the term, a local 
public work. Such a provision, they maintain, In- 
volves no more hardship than the liability of every 
householder in a town to pay the* municipal water- 
rate, whether he takes the water or not. ^ A conijlul- 
sory rate of any sort is open to objections ; but Lord 
Mayo en&eavoured to render injustice to individuals 
impossible, by a careful adjustment of the burden 
between the owners and occupiers, ^nd by stringent 
legislative restrictions placed on the* collection 6f 
a canal cess. He provided that it ‘should not be 
levied from the husbandmen until they had neglected 
to take the water during five complete years after it, 
had been brought to their fields, andi-only in places 
where it could be proved that the cultivator’s net 
profits wpuld be increased by the canal, after paying 
the irrigation rates. He insisted that there should b^ 
a clear gain to the husbandmen from taking the 
before the Government should be permitted to charge 
him for it. So liberal a condition was never attached 
to a similar work intended for the local protection of 
a town against natural calamities. Science can . only 
presume a benefit to the general bofly of citizen^ from • 
water-works, drainage schemes, or cfther sanitary 
measures, for which municipal rates are charged ; but 
before L<yrd Mayo would give the Governmeift power' 
to levy a canal rate at all, he insisted that lj|he benefit 
to each individual should be ahso\ute\y ascertained. 



ms CANAL CESS. 


295 


1869-72.] 

These j)r1nciples he reduced to the form of law. 
He passed a C%nal Act for the Panjdb, by which the 
cost of a local irrigation work would be levied, under 
careful restrictions, by a compulsory cess from the 
husbandmen and landowners to whose fields the water 
was brought! ‘ We qjust,’ he said, ‘ establish a system 
of irrigation and finance which will thfbw the main 
bur(Jen of ^tiie cost of these works upon the land that 
benefits by them. We must follow the same principles 
which have been adopted by all other countries in 
the world in which similar works have been con- 
structed. Everj’body seems to wish for irrigation, 
bdt many appear to desire that somebody else should 
pay for it. Wt; must take such measures as will 
oblige the people whose lives are preserved, and 
.whose wealth is aygmented by these works, to con- 
tribute in a faii» proportion to the cost of their con- 
struction.’ *‘If a work is not sustained by local 
resources,* ‘it can only t)e sustained by the .enforced 
<i 5 ntributions of the general taxpayers. I ask, is it 
QX right that works constructed for the exclusive 
benefit of the Panjdb or the North-West should be 
paid for out of the pockets of the people of Madras 
and Bombay. It was the early adoption of the prin- 
ciples which I now advocate that has led to the suc- 
•cessful administratfon of the enoi'mous sums borrowed 
from the §tat6, or on municipal security, for agricul- 
Cbril,. civic; lic^Bitime, and other undertakings in Eng- 
land. t believe that had England adopted nhe prin- 
ciple whdkdi^ha^ hitherto been accepted in India, that 
'is, that the general revenues of the country were to 
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be made liable for improvements of a limited and 
local character, not only would the .expenditure on 
these works have been most extravagant, but that the 
charge thrown upon the general revenues would have 
become so enormous that the construction of all such 
works would long ago hav^been arrested.' 

The vast* accumulation of debt* requisite for the 
protection of the people from faminq weighed so 
heavily upon Lord Mayo’s mind, that he resolved to . 
deal with such undertakings as an entirely distinct 
branch of Indian finance. ‘ I believe,’ he once said, 

‘ that unless the whole of our loans ,for reproductive 
Public Works (that is to say, the whold debt incurred 
for improvements of a remunerative character, such as 
canals or railways) is removed from the ordinary 
finance, you will find it impossibly to continue these 
most necessary works on a scale commensurate with 
the requirements of the country. When* we see that 
the cost pf the ordinary administration is such that it * 
can hardly be defrayed out of ordinary revenue, it is 
plain that we cannot add indefinitely to the interest 
on our debt for reproductive works without danger- 
ously crippling ourselves in respect to our military . 
defences, thq administration of justice, the spr^d of 
education, and many other objects essential <0 the 
safety and progress of the country.’ Lord Mayo* 
desired, therefore, that the whole ch*arge'C of ’ such , • 
works should be kept apart, and that the whole profits 
derived ffom them should be applied to discharge* the 
debt thus incurred. He laid it doWft as a fiinda- 
mental principle of the policy which he desired to* 
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introduce^ ‘‘tliat until the entire debt upon all such 
works had beeij cleared off, the income received from 
them should not be considered as part of the resources 
of the year, or applied, to red^ucing taxation.' A letter, 
wljich still remain'ed in draft at the time of his death, 
advocated a definite, public statement, ‘ that we shall 
borrow money fCR: •a special class of works on the 
secWity ofi the revenues, but on the understanding 
that the loan shall be repaid from the first earnings of 
those works.' He believed that ‘ the only possible 
security against' indefinite and disastrous accumula- 
tions of loans for such works, ‘ is the absolute hypothe- 
cdtion of the* income to discharge the capital debt.’ 

‘ To carryout this determination,’ writes one who was 
in constant consultation with the Viceroy on the sub- 
ject, ‘ Lord Mayo desired to constitute a special body 
of CommissioRfrs, at least one of whom should not 
be an offiae? of the Government, whose duty it would 
be to cerflfy, as an independent Board of Audit, “ with 
t]ji& public as witnesses,” that the sum raised for the 
construction of Public Works had really been applied, 
and repaid in strict accordance with the conditions 
under which the loans were made.’ 

It^as objected that such a policy would fetter the 
future»action of Government, in regard to the income 
■ derived' from such'undertakings. ‘ P'or my own part,’ 
wrote ’Lore! Mayo to a friend shortly before his death, 

' ‘ I say ijjahkly that I do desire to fetter- the discretion 
of Government in dealing hereafter with receipts from 
repr(>ductive works. I believe that the whole of the 
•returns froln th6se works should be kept apart from 
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the ordinary resources of the country* "and’ [after 
defraying the interest the loans should be] ‘^ent 
on providing for new works, and so avoid borrowing 
as far as possible. The^ whole, of the returns would 
appear in the annual receipts of the State, as they”,do 
now, but the sums obtained in return for 'these works 
should go solely in aid of me loan expenditure of the 
year, and the Budget should be constructed acl:6rd- 
ingly. I have no hope of this ever being done unless . 
a separate body is constituted such as 1 have always 
advocated, armed with powers entrusted to them by 
either the Government or the Legislature ; and until 
such a course is taken, I cannot think* that we shill 
be safe from the recurrence of those evils which, 
in respect to the cost of construction of these great 
works, have constantly arisen.’ 

In his irrigation policy, as wifh regard to ]iis rail- 
way schemes, and, indeed, as in every department of 
his administration. Lord Mayo’s sudden .fieath lefi*' 
many of his plans unfulfilled. He lived long enoMgjjt* 
to carry out a certain number of individual measures,# 
but not long enough to consolidate the carefully ' 
devised systems, of which they formed parts, into 
permanent administrative facts. Of his irrigation 
schemes it may be briefly said that the local under- 
takings to which he had given so much* earnest atten- • 
tion have been vigorously carried out ; •thaf the com- 
pulsory canal cess, although passed into, law by Che 
Indian Legislature, was disallowed by" the Secretary, 
of State ; and that the difficult problem of an entirely 
separate system of finance for reproductive works,* 



899 


1869 - 72 .] PRAdriCAL EFFECT OF CASTE. 

while daily making progress in matters of detail, has 
not yet obtained^ practical solution as a whole. 

The Earl of Mayo felt, however, that the problem 
' before him in India vjas not merely one of material 
development. The barriers of caste have done much 
to .shut off ode class ^om the sympathies of another, 
^ and to dwarf the growth ^ that local public opinion 
whiCtt, more than any written law, regulates an Eng- 
Jishman’s conduct to his neighbours. In India, the 
powerful have always oppressed the weak. The 
village capitalist is there hated as the village usurer, 
and from time immemorial his life and property have 
bebn liable to be swept away in ebullitions of popular 
resentment. T4ie British District Officer does not 
permit such ebullitions. He brings to trial the slayers 
of a Bombay soukdr, a North-Western baniyd, or 
a Ben^li mak^'an, fis ordinary murderers, and he 
hangs them.* On the other hand, the British District 
iOfficer will not allow the native landholder to re- 
•^pver his rent by the summary process of imprison- 
“TOg defaulting tenants in his vaults, or by tying them 
up on tiptoe by their thumbs to the wall. For the 
, old processes of agrestis justitia, whether carried out 
by tlie rich or by the poor, we have substituted uni- 
form Codes of Procedure for both. ’ 'I'he powerful 
«ow oppress by due course of law; and the weak 
, now evade oppression, or combine to ruin their 
oppressors; by » dexterous use of our Courts. The 
husbandniea df ' Lower Bengal have more than once 
shown that two^ can play at going to law, and that in 
a country of petite culture no landholder can stand 
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against a sustained conspiracy on the patt of his in- 
numerable tenants to withhold their rent. Such com- 
binations, although occasionally threatened, are in 
practice exceedingly rare. In ihe ordinary course of 
rural life, our system of regular justice has immensely 
strengthened the hands of the educated and wealthy 
classes in the struggle which goey on in a densely 
populated country between the rich and the poor.* At 
the same time our system of public instruction had, 
in some parts of India, supplied an excellent educa- 
tion to the opulent and upper middle classes at the 
cost of the State, and made scarcely any provision for 
the education of the masses. * ' 

The Earl of Mayo, soon after his arrival, was 
struck by the differences between the various Pro- 
vinces of India in this respect. In Bombay, foi* 
example, he found schools sown broadcast over the 
country, and public instruction planted' on a,' wide 
and popular basis. So, too, in the North- We^em 
Provinces, he saw the indigenous hamlct-'schoojp 
{Jialkdbaiidi) carefully conserved, and proving their 
vitality, under the exact administration of Sir Wfflilm 
Muir, by a healthy' development in the character of 
their teaching. In Lower Bengal he found quite a 
different system pursued. High-class education 
flourished. The Calcutta University, with its cehtraL 
knot of able and distinguished professors; set the 
fashion ta the whole schools of Bengal, andjpjactically 
prescribed the teaching in a large proportion of them. 
The wealthier section of the community had educa- 
tional facilities lavished upon them such is 'no other 
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Province of* India enjoyed, and such as few market 
(I had almost said county) towns in England at that 
time* possessed. The State tried zealously to dis- 
charge its duty in instructing the people, and it inter- 
preted this duty to mean a hJigh-class education for a 
small section of them. It devoted a very large pro- 
portion of its Education Grant to this object, and it ob- 
tained a striking and brilliant success. The ‘ Bengali 
^Bdbu’ has become the recognised type of the educated 
native of Northern India. But the Bengal system 
of public instruction effected this triumph at the cost 
of the primary education of the masses. Its District 
and upper class schools rose on the ruins of the old 
indigenous hamlet-schools {pdtsdldi). If the parents 
of a youth were well off, and could afford to pay for 
his education, the State stepped forwafd to save them 
the trouble. Bpt the indigenous agency of primaiy 
instruction received no encouragement. The village 
. tedcRer {gurumdhdsay) i^ho, from generation to gene- 
ratiyn, had gathered the children of the hamlet into 
his mat hut, and taught them to trace their letters on 
the mud floor, found himself deserted by his paying 
pupils. He and his fathers had ’been accustomed to 
’ teach their little stock of knowledge to all comers of 
decent.caste, and to live by the offerihgs of a few of 
.their, .wealthier disciples. They had looked upon the 
insliruetioirof youth as a religious duty, and regarded, 
their' office as ^ a priestly one. But their faith was 
sorely tried under a system which swept off .the well- 
to-do youtlj ^flthe village to the Government school, 
.and left dmy those who could afford to pay nothing 



302 


THE 'FILTRATION' THEbRY. [^ t . 47-50, 

on their hands. Ten years ago the indigenous rural 
schools in Bengal were being crushed out, and 
although a stand was even then being made on their 
behalf, the system of public instruction of Bengal still 
sacrificed the teaching of the masses to high-cfess 
education, when Lord Mayo arriyed in Iiidia. 

Some of his earliest private letters deal with this 
subject. The Bengal authorities had ivot adOfited 
their system without mature consideration, and they, 
were perfectly prepared to defend it on logical and 
political grounds. Their basis was, of course, the 
‘filtration’ theory of education. With 67 millions of 
people to educate, and an Education Grant of £ 1 86,oc5o, 
or _^2, 15s. 6d. per thousand of the » population, any '' 
attempt at the primary instruction of the masses 
would swallow*up the entire allowance, and leave', 
results utterly insignificant. They pi:eferred.. there- 
fore, to concentrate their efforts on middle, and espe- ’ 
cially on upper class schools, and so secur^: a sound ' 
education to a small but an important section of 
people. The effect of this system would not, th^ 
maintained, be confined to the classes immediately 
benefited. It would ‘ filtrate’ downwards, and, in the 
meanwhile, they had a tangible result to show for 
the money spent. It was much to be regretted that 
the peasantry of Bengal ’should sink into a sort of. 
serfdom of ignorance, and that the ancient fnechanism 
of rural education should fall into ruin while the pro- 
cess was going on. The practical result of the system • 
was to arm the rich and the powerful with a new 
weapon— knowledge ; and to burden th^ p6or with 
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an additionaJ dead weight of ignorance in the struggle 
for life. * 

‘ r dislike,’ lyfote Lord Mayo to a friend, ‘ this filtra- 
tion theory. In Bengal we are educating in English 
a few hundred Bdbus at great expense to the State. 
Many of them are well abfe to pay for themselves, 
and have no othe* qhject in learning than to qualify 
for Government employ. In the meanwhile we have 
done nothing towards extending knowledge to the 
million. Thtf Bdbus will never do it. The more 
education you give them, the more they will try to 
keep it to themselves, and make their increased 
knowledge a means of tyranny. If you wait till the 
;-bad English, wlwch the four hundred Bdbus learn in 
. Calcutta, filters down into the 40 millions of Bengal,* 
•you will be ultimately a Silurian rock instead of a 
retired judge. ,yLet the Bdbus learn English by all 
'j-means. Buti let us also try to do something towards 
•teaching the three R’s tS “ Rural Bengal.’” 

_ ]^he credit of turning these aspirations into admini- 
stfative facts belongs to Sir George Campbell, the 
Lieutenant-Governor who ruled Bengal during the 
chief part of Lord Mayo’s Viceroyalty. No one who 
’is acquainted with Sir George Campbell’s turn of 
mind, qr who has seen his official utterances on the 
, .qdei^tion, will tloubt whether he was not perfectly 
^strong enough® to have initiated and carried out the 
refo/m without help from the Government of India. 
, All that the Videroy had to do was to give .him the 


* This was before the first census of Bengal suddenly disclosed the 
jgopulation at 66^inillions. 
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political and financial support which fhe Supreme 
Government of India wields. Lord Mayo* did this, 
and he dexterously opened the way 'for Sir George 
Campbell’s educational energies at the very outset 
of his administration. The preceding Lieutenant- 
Governor, although not* perfectly satisfied with the 
existing system, had not seen hi§ "way to making any 
radical changes in it. One of his last acts, therefore, 
was to reply to certain inquiries of tKe ‘Governor- 
General in Council by a letter which practically main- 
tained the status quo. The rejoinder to this despatch 
was postponed until the new Lieutenant-Governor 
should assume the reins. It was Lord Mayo’s in- 
variable practice to bring to bear upon every large 
subject the special knowledge which any member of 
his Governme^, whether old or young, Councillor, 
Secretary, or Under-Secretary, migl\t, have acquired 
during the. course of his previous career, while en- 
gaged in the work of practical administration. In» 
this case, one of the Under-Secretaries. in 
Department of the Government of India, who had 
formerly seen something of the actual results ot ' public 
instruction in Bengdl as an inspector of schools, was 
set to work. The whole system was analysed, and ' 
its deficiencies" pointed out. A mild letter wgs then 
drawn up, requesting a further « reconsideration 'of 
certain points by the Bengal Government, and ex- 
pressing a solicitude to receive the new Lieuteqant- 
Governof’s views on the question. In:>^^ia no 
Viceroy or Provincial Governor ever conges the 
policy of his predecessor; he only ‘devefopes* it. 
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The reforms* which followed mark a new era in the 
history of* the Province. It would be impossible for 
me £0 enter on them here. Their net result, how- 
ever, may be briefly stated. In 1870-71 the Depart- 
ment of Pul 51 ic Instruction* was educating 163,854 
children in Lower Bengal dt a cost of ;^i 86,598 to 
the State.* In 1^74, when Sir George Campbell laid 
dowB the Lieutenant-Governorship, he left 400,721 
children b6ing educated at a cost to Government of 
;^228 ,i5i.* He had, in the interval, covered Bengal 
with primary schools ; pieced together and resuscitated 
the old indigenous mechanism of rural instruction, 
and, without in any essential feature curtailing high- 
class education„created a bond fide system of public 
instruction for the people of the country. 

Up to that period the missionaftes had stood 
foremost, and for Tong alone among Englishmen, as 
popular educators in Bengal. This remark applies to 
. missionaries of whatever denomination or nationality, 
Efe^jieah or American — Anglican, Presbyterian, 
baptist,. Wesleyan, Roman Catholic, or by whatever 
nameShey may be known in Christendom. Lord 
Mayo early realized this fact, ftnd had given his 
* earnest sympathy to those engaged in the work. 
Before ,his short rule closed, he was able,*in recording 
,hfe views on a*misMonary memorial, to state that the 
^ educational policy of the Government had in this 
respect become in accord with their own. ‘ I have 

1 Rbpfiiijlltf the Director of PubUc Instruction, L.P. Ibr 1870-71, 
pp.^, 3 - 

* 4 dmini|P||itge Report of Bengal for 1873-74 ; Statistical Returns, 
(:xi.-cxiii. 
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reason to hope,' runs one of his personal notes, ‘ that 
the desire which I expressed when I firsl came to 
India, namely, that no very long time would elapse 

before a serious and decided commencement would - 

<■ 

be made in the great work of educating the maSses 
of Bengal, will now be realized.’ • 

I have only space to touch ot^ a»single other point 
of Lord Mayo’s educational policy. That policy, 
while, as above shown, founded on a basis co-exten- 

r 

sive with the educational requirements of the whole 
people, left the special wants of no section of the 
community disregarded. He found, for example, 
that the Muhammadans of Bengal stood aloot from 
our system of public instruction, and were rapidly 
dropping out from among the educated classes. As 
a natural conslliuence, they fell behind in the .raise of 
life, and were being practically excluc^,ed from Govern- 
ment employ and the more lucrative professions/ 
the Hindus. He also found that the Mulmmmada'Ife* 
were intensely dissatisfied with this state of things, 
and that their discontent assumed in Bengal the 
form of active disaffection. A fanatical camp on the 
North-Western bolder of India, was fed by recruits 
and remittances from the Lower Provinces of Bengal. 
This camp '' stood as a permanent menace , to*' our 
frontier, and had more than once involved cosfly. , 
expeditions against it. Lord Mayo was the last man , 
in the world to palter with rebellion, and he went 
sternly ^ the root of disaffection wherever *he found 
it. By substituting a provident knowledge of the 
facts for the old mixed system of laissez faire, and 
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surprises, W withdrew the Wahdbi movement from 
the operations of war into the calm, persistent action 
of tlie Courts. A series of criminal trials sent its 
leaders across the s^ for life, and cowed and dis- 
persed their followers. The British Government 
permitted to no traitor the ‘honors of apolitical exe- 
cution, nor to any fanatic the glory of* martyrdom, 
and Wahdbi disaffection was stamped out, never since 
to reappear m an overt form, without a drop of blood 
being shed bjf the Courts. 

But the stern suppression of active disloyalty 
formed only a small part of Lord Mayo’s policy. 
He found our system of public instruction was not 
one which the •Muhammadans could, with a proper 
regard to their religious sentiments and national tradi- 
tions, avail themselves of. He therefore set himself 
earnestly to stydy their requirements, and the causes 
^hich rendored our system unsuited to them. In 
i^other book, I have so^ fully gone into this question,^ 
tha^ ,I shall here confine myself to Lord Mayo’s 
pers^d summing up in his own words. 

‘ There is no doubt,’ writes one of his Viceregal 
Notes, ‘that as regards the Muhammadan population, 
* our present system of education is, to a great extent, 
a failurp. 

, , “ We have nbt only failed to attract the sympathies 
^ and confidence of a large and an important section of 
the „commumty,^ but we have reason to fear that we 
haye cauSed positive disaffection.' Lord Mayo then 
carefully reviewed the statistics of Hindu and Muham- 

, 0 ^ The Indian MttsabninSfZ^Y.^, Triibner, 1872. 
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madan pupils in our schools throughout' the various 
Provinces of India. He pointed out that in Bengal, 
the chief seat of Musalmdn disaffection, there •were 
only 14,000 Muhammadan scholars against 100,000 
Hindus. That is to say, while the Musalmdns form 
about one-third of the populati9n of the Lieutenant- 
Governorship of Bengal, the MiAammadan pupils 
formed less than one-seventh of the attencjance at’our 
schools. After commenting on the ‘ lamentable defi- 
ciency in the education of a large mass of what was, 
not very long ago, the most powerful race in India,’ 
he resumes : — 

‘ Assuming then that, after the experience of years, 
we have failed to attract the mass of the Muhammadan 
people to our system of education, and have, more- 
over created a cause of disaffection, inasmuch as they 
find themselves unable to participate in the material 
advantages which Government education has con- 
ferred on the Hindus, it remains to be iseen what 
remedy can be applied. , 

‘ All that Mr. and others have said, confirms 

the view set forth in the Secretariat Memorandum, and 
shows. First, that a Muhammadan is not a. gentle- 
man until he has acquired a certain amount of Arabic 
and Urdu learning. Second, that he will nqt come 
to a Hindu school to be taught by a Hindu teacher. 
Third, that we must therefore give way sdmewhat to 
their national prejudices, and allow to Arabic, Persian, 
and Urdu, a more prominent place in maq^ pf .ojur 
schools and examination tests : That we .snould aid 
Urdu schools as we do Bengali schools, ope^ out 
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classes and' scholarships in our colleges for Muham- 
madans, and in every way give them a more equal 
chance ot filling those lucrative positions which are 
now almost monopolized by Jdindus. 

‘A very small change in educational tests will, I 
believe, effect much ©f the desired object 

‘ I think a ReSblotion, brief and carefully worded, 
mi^t with.s5fety issue. It would be scarcely prudent 
.to enter into details, or to found the Resolution, as 
suggested by my honourable colleague, on the first six 
pages of the Secretariat Note, able and excellent as 
it is. I would, rather substitute something like the 
following : — * 

‘“The condition of the Muhammadan population as 
regards education has of* late been frequently pressed 
upon the attention qf the Government of India. From 
statistics recently submitted, it is evident that in no Pro- 
vince, except perhaps i^ the North-Western Provinces 

* and the Panjab, do the Muhammadans adequately, or 
Iq proportion to the rest of the community, avail them- 
selves of the educational advantages that the Govern- 
ment offers. It is much to be regretted that so large 

, and important a class, possessing a classical literature 
replete with works of profound learniqg and great 
value, •and counting among its members a section 
•especially devoted *to the acquisition and diffusion of 

• knowledge, shbuld stand aloof from active co-operation 
with ou^ educational system, and should lose the 
adsiraiptaiges, both material and social, which others 
enjoy. His Excellency in Council believes that 
secondary and higher education conveyed in the ver- 
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naculars, and rendered more accessible than heretofore, 
coupled with a more systematic recognition of Arabic 
and Persian literature, would be not only acceptable 
to the Muhammadan conjmunity, but would enlist the 
sympathies of the more earnest and enlightened of jts 
members on the side of education. 

‘“The Go'^ernor-General in CounfSl is desirous that 
further encouragement should be given to tJie clasVical 
and vernacular languages of the Muhammadans in all . 
Government schools or institutions. 'I'his need not 
involve any alterations in the subjects, but only in the 
mode of instruction. In avowedly English schools 
established in Muhammadan Districts,' the appoint- 
ment of qualified Muhammadan Efiglish teachers 
might with advantage be encouraged. As in ver- 
nacular schools, so in this class al^o, assistance might 
justly be given to Muhammadaus by»grants-in-aid to 
create schools of their own. ^ 

Hi^ Excellency in Council desires td .cjdf’lfee 
attention of local Governments and administrattoris fo 
this subject, and he directs that this res'ohiti0n oe 
communicated to them and to the three Universities 

9 

of Bengal, the North-Western Provinces, and the 
Panjab, with ^a view to eliciting their opinions' as to 
whether, without infringing the fundamental principles 
of our educational system, some general measures in • 
regard to Muhammadan education mi^ht not be in- 
augurated, and whether more encouragement might 
not be given in the University course to Arabic and 
Persian literature.*' 

‘ A resolution of this kind would be justified by the* 
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circumstances of the case, and would have an excellent 
effect on tlie feelings of the Muhammadan population at 
this moment.’ It only remains to add that the reforms 
thus indicated have J)een carried out, reforms sus- 
ceptible of still further development, but which have 
ill. the meanwhile been hailed as a boon by the Musal- 
mdn population. • The Muhammadan petition and 
corfifilaint Jiave ceased to be a constantly recurring 
, difficulty in ttie administration of Bengal, and Muham- 
madan disaffection has at the same time dropped out 
of the cognizance alike of our armies and our Courts. 

But perhaps the most distinctive feature of Lord 
Mayo’s internal policy consisted not so much in his 
efforts to instruct the people of India, as to educate 
their rulers. At the time of his accession the Govern- 
ment did not know tHe population of a single District 
of its most advanced Province, and the first census 
of Bengal ^taken und<^ Lord Mayo’s orders) unex- 
pill^^ly disclosed a population of 66| instead of 40 
yiI]£o^- of people in that Lieutenant-Governorship. 
No data existed for estimating the practical effects 
’which any natural calamity would have upon a Dis- 
trict. In 1866, when famine burst upon the Bengal 
seaboard, the Government remained unaware that 
the calamity was imminent until it had become irre- 
mediable, and scarcity had passed into starvation. 
The proportion which the crops of a Province bore 
tOoits food reqyirements, the movements of its internal 
or external trade, and everything connect^ with the 
operations by which wealth is distributed or amassed, 
,<find by whi<^ the necessities of one part of the country 
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are redressed from the superfluities of 'another; re- 
mained unknown factors in administrative calculations 

t » 

of the most important practical sort. The East India 
Company had again and again endeavoured to obtain 
an accurate knowledge of the territories which jts 
servants had won. Individual^ administrators had 
laboured, in some cases with a large measure of suc- 
cess, to collect such information. The fjrst SetUe- 
• • * • * 
ment operations in various parts of India formed a 

vast storehouse of rural facts; and the later efforts 
of Sir Richard Temple in the Central Provinces had 
set the example of making the ebb and flow of inter- 
provincial trade a subject of serious sttidy. But ifo’ 
organization existed in the Government of India for 
working up the results thus obtained, or for extending 
such local efforts on a uniform system over the whole 
country. An accurate statistical knowledge of. a Pro- 
vince, or even of a District, was a speciality not un- 
frequently the exclusive possession of a sin^e officer, 
and whicK sometimes died with him. For example, 
in a country in which a few inches more or less of 
rainfall determine the yearly question of abundance 
or famine for millions of people, nothing deserving, 
the name of organized study had been devoted tp^the 
meteorology of *the most imperilled Districts; • The 
absence of systematic investigation of the resources of 
India had from time to time been urged a^inst the 
Government alike by eminent thinkers and by practical 
men in Eqgland, and it had from time to time landed 
that Government in disastrous surprises.* ‘ < 

During the twenty years preceding the Earl oS. 
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Majup's Vicefoyalty, much had been done to meet this 
just ^reproach. A geological department had been 
organized, the topographical survey and grand tri- 
angulation of India had been pushed on, the Settle- 
ment operations had been skilfully utilized, officers 
wjio displayed a ze,al in studying the facts of the 
people had genefuUy received early promotion, and 
an’ddequafe liberality had been displayed towards 
^private re’searches in the same direction. But no 
corresponding change had taken place in the organiza- 
tion of the Central Government. When the country 
passed to the Crown, the Calcutta Home Office — a 
vast, overgrcnvn Department — still supervised the 
whole administ«ation of British India. It had grown 
with the growth of the Company, and its history 
forms a noble memorial of the development of the 
sense of responsibility in the ruling race. Changes, 
to be' presently alluded Ip, partially relieved the Home 
Departmdpt under the first three Viceroys ; and what- 
ever aid it could derive from a methodical distribution 
of work, it had obtained during Lord Lawrence’s 
administration. When the Earl of Mayo succeeded, 
he found *it officered by a strong and an experienced 
stafifj! presided over by two Under-Secretaries, a Chief- 
Sedtetary, and two Members of Council. Practically, 
.ilfwas divided’ into* two branches, each with an Under- 
secretary kn(t Member of Council ; while the Chief- 
Sesretary stoo^ as it were between the cross-fire of 
work which daily poured up from the tw» Under- 
secretaries** through him to the two Members of 
.Council and’ the Viceroy. The tendency of such an 
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arrangement was to allow no leisure Ibr the /,?ast 
growth of new questions which are daily springing 
up around the Government of India, or to leave their 
study, to a larger extent^ than might otherwise have 
been permitted, in the hands of the Under-Secretaries. 
One man cannot permanently dp the wbrlc of twp. 
The utmost devotion and capacity for labour on the 
part of a Chief-Secretary could not remove.the fuhfla- 
mental difficulties of his position ; and, as one who , 
served for a time as Under-Secretary, I may be 
permitted to record the admiration which every one 
in the Department felt for the statesman who under 
Lord Lawrence and Lord Mayo filled ‘this arduoifs 
office. The Earl of Mayo resolved <'o give formal 
recognition to what had for some time jpack been an. 
actual fact, and to , erect the two branches of the 
Home Office into two separate Departments, eaph with 
a proportionate part of the old staff, and? an Under- 
Secretary, Secretary ,‘and Member of Council jif its own. 

In- so doing he gave to a process which had btfeij 
going on since India passed to the Crown, its logical 
and final development. During even the short space 
of a generation of Indian officials, several great De- • 
partments had almost grown out of the Home Office. 
The Public Works Department, the Legislative and 
the Financial, had attained to entirely new proportions < 
from this cause. Thus, to take the ont last named, 
the management of the Customs, the Salt-Duty, zmd 
• 

^ As will be presently mentioned, Lord Mayo’s fijst proposal was to 
place the new Department under a Director- General, instead of a 
Secretary to Government. ^ 
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OpS^p were transferred from the Home to the 
Financial Department in 1863, and in 1867 the con- 
trol of the Post Offices throughout India followed the 
same course. Notwithstanejing these transfers, how- 

e^{er, the Indian Home Office remained in 1869 the 

• • 

overgrown flouble b^ireau above described. In effect- 
ing its final divistor> into two separate Departments, 
Lo*rS Majio was guided partly by the distribution of 
.work which had gradually groAvn up within it, and 
partly by a careful personal review of the two rela- 
tions which the Ruling Power in India holds to the 
people. It is not merely a great Government, but a 
great landlord! ; its Provinces are not only subject 
territory, they Rre also its estates. In redistributing 
the work of, the internal administration, therefore. 
Lord Mayo retained for the Hopie Department the 
functions of goyernnjent in our ordinary sense of the 
word ; to ttte new Department he assigned the duties 
which arise from the special relation which the Ruling 
Power holds, as the principal Indian proprietor, to 
the land and the people. The Home Department 
remaiiK..! responsible for the security of person and 
property, the supervision of the police, gaols, education, 
and the other chief branches of the mechanism of 
internel government. Under the new department the 
Earl of Mayo pladed Settlements, or the arrangements 
which the Rflling Power makes with the people for 
the land ; the rental derived therefrom, and a variety 
of subjects connected with the improvement of agri- 
culture ; the sflrvey of its estates, and the commercial 
. development of their resources. 
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There was, however, a second leading prinjrfple 
which guided Lord Mayo in his redistribution of, the 
work of internal government, and which should per- 
haps have held the first place inr this recital of his 
motives. Lord Mayo keenly realized, as more th^n 
one of his predecessors had felt Jjefore him, that the 
foreign rulers 'of India had fallen •short of their duty 
in the study of the country and its people.. He saw . 
that the chief source of their errors in the past, and of , 
their peril in the future, is want of knowledge. Since 
their first short period of unrighteous rule in the last 
century, the one desire of every great Indian admini- 
strator, and the permanent policy of thfe controlling 
body in England, has been to govern _fastly. Where 
they have failed, they have failed from ignorance. 

The same fault vtould be predicable of any other 
foreign administrators who tried, to ri!|le in thp -inte- 
rests of the people; but, unhappily for the world,* the 
English in India are the first historical example of 
alien conquering race struggling to govern in this 
sense. The Earl of Mayo resolved to accomplish 
what the most eminent of his predecessors had Iboked 
forward to and longecf after — the practical organization / 
of a great Department of Knowledge. In redistriBut^^^ 
ing the work of internal administration, he concen- 
trated under the new Department' every branch of 
inquiry into the country and its people. T^e trigo- 
nometrical measurement of Indial, the. topq^aphieal 
mapping cf its Provinces, the revenue survey of its 
Districts, the explorations of its coasts* and s^s, the 
geological scrutiny into its mineral wealth, the observa- < 
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tioB^nd recbrd of its meteorological phenomena, the 
exploitation of its agricultural products and its com 
mercial capabilities, the minute researches of the 
Settlement Officer^i ipto the details of rural life — all 
these and other isolated branches of inquiry he 
gathered tip into^ a firmly concentrated whole. 
Where he found* the search after knowledge already 
gdiflg on,, he systematized it, and he endeavoured to 
complete ‘the missing limbs by organizing a statistical 
survey of eafih District of India. A single one of the 
pieces of work executed under the new Department 
before its founder’s death, may be briefly stated as the 
first census ever taken of the people of India. Papers 
of the utmost importance have been from time to time 
prepared by it and given to the public, on that large 
class of Indian products which ^ possess commercial 
capabUities nqt yet fully developed — such as the 
rhea :6bre destined to cjjange the textile industries of 
worl^, silk, tobacco, lac, etc. In agriculture he 
jjelieved that the rulers had something to teach, but 
still more to learn. In developing the trade and ex- 
ploring the products and capabilities of the country, 
he held that the duty of the Government ceased when 
It, had by practical experiments pointed out the way 
artd removed the obstacles from it For the fruits ol 
fiis efforts, i^hether in agriculture or commerce, he 
looked tcf Private enterprise. But he held that it was 
a •proper- function of Government, situated as the 
Indian Gwernment is, to supply the initial tnowledge 
ivithout which Private enterprise in India does not 
come into play. 
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The foregoing paragraphs endeavour' to g^ a 
general statement of Lord Mayo’s views, put together 
from his speeches in public and private, his Viceregal 
notes, official despatches, and, such of his personal 
letters as have come into my hands. 'Fhose views 
were the growth of several yem's. They 'began fo 
form themselves in his mind during* the first months 
of his Viceroyalty, and the process of d^velopftitent 
was visibly going on a few weeks before his death. , 
A lasting administrative reform seldom 'leaps forth in 
full panoply from any single brain. The Earl of 
Mayo’s reforms certainly did not. They grew with 
the growth of his knowledge. Even after he laid Ms 
plans officially before the Secretary «^f State in the 
second year of his Viceroyalty, his views received.' 
important modifications ; and, as already mentioned in 
a footnote, the new Department, instead of being a 
Director-Generalship, as Lord Mayo first proposed, 
was formed into an independent Secretari^at of the ' 
Government of India. ^ 

His conception of the duties of such a department 
sprang primarily from the necessity which the Indian 
Government felt for' a more accurate knowledge re- 
garding the agriculture and the commence of the 
country. Manchester was demanding a larger, supply 
of cotton, with a longer staple, and s<^e sort of . 
security that the bales exported did not consist largely 
of broken bricks. The tea planters on "the North- 
Eastern frontier had grown into a great interest, with 
many wants to be s&tisfied, and a most difficult labour- 
problem to get adjusted. Jute and oil seeds were , 
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yeViy engrossing more of the soil of Bengal, and the 
popufetion requiring food-grains was at the same time 
rapidly multiplying. Proposals were constantly being 
made to Governm^t.for improving the native breeds 
of cattle, for introducing better sorts of seed, better 
processes of agriculture, better implements of tillage, 
and more lucrati^ crops. A story was i:urrent of an 
energetic ^District Officer who had, in one year, 
changed Ihe cotton cultivation of a great territory 
by getting the husbandmen supplied with a higher 
quality of seed, and riding through the villages de- 
claring he would plough up every field which he 
feund sown with the old. He succeeded ; . but had 


a famine resulted, he would have been dismissed 
the service. The solution which the average local 
officer arrived at was of a less heroic sort. It 
consisted, in the ’first place, of getting up a cattle 
show, or aa exhibition ^of produce, with the dernier 
resort ..of -beguiling some Rajd into ordering an im- 
', or a neatly painted patent plough from 

In %hort, the increase of the population, the vast 
outlets for Indian products to Europe, and the accu- 
mulation of wealth, had raised the problem of how 
far, aiyi in what forms, would the application of capital 
, t5 land be firofitable in Bengal. ‘ I really think,’ 
wrote Lord Mayo in a private letter to Lord Napier 
of ^ttrick, *in 1869, ‘that the time is come when we 
ought to start something like an agricultuml depart- 
ment in the Government of India, with branches in 


proyed p 
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the Presidencies and the Lieutenant-Governorships. 
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Agriculture, on which every one here* depen^ is 
almost entirely neglected by the Governmeift. I 
have seen enough already in my wanderings to know 
that there is an enormous fieljl, ,not exactly for the 
reform, but for the investigation of Husbandry "in 
India.’ ‘ Every day,’ run's a letter to another friend, 
later in the* year, ‘ the want of a» Department for 
agriculture and trade is more keenly felt,^ and I •be- 
lieve that the establishment of a separate Department^ 
of the Government for this object woilld be one of 
the most useful measures which could at present be 
taken into consideration.’ At the same time the Earl 
of Mayo determined, in his own mind, the limits 
within which such a Department could profitably act. 
One of the innumerable proposals of the improved 
pump and steam plough order had been for the State 
to commend an ‘ammoniac manure! to the Indian, 
husbandman. ‘ I do not know,’ wrote Lord 
‘ what is, precisely meant by “ ammoniac mjpiure.’*^ 
it means guano, superphosphate, or any artificial ^ 
duct of that kind, we might as well ask the p^^le 
India to manure their ground with champagj^ 
another of his Viceregal notes he puts the case tpus 
* In connection with agriculture we must be careful 
of two things. ’ First, we must not ostentatiously tell 
native husbandmen to do things which they have, 
been doing for centuries. Second, wevmifst not tell 
them to do things which they can’t dp, zind have, no , 
means ofc doing. In either case they will laugh at us, 
and they will learn to disregard really useful advice 
when it is given.’ 
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^J•e did nOt infer, however, that nothing could be 
done.\ ‘ I^or generations to come,’ runs one of his 
official Despatches, ‘ the progress of India in wealth 
and civilisation mu^t ,be directly dependent on her 
pi'ogress in agriculture. Agricultural products must 
long continue the most important part of her exports ; 
and the future dwelopment of Indian commerce will 
maktiy depend upon the improvement in the quantity 
and quality of existing agricultural staples, or on the 
introduction 6f new products, which shall serve as 
materials for manufacture and for use in the indus- 
trial arts. The efforts of the Government of India 
and of English enterprise have, doubtless, been bene- 
ficial. Thus, important progress has been made in 
regard to cotton. Large sums of money were spent 
in former years in attempts to imp;-ove its cultivation, 
.biit with little sesult,^ owing to the mistaken system 
^^4(Sr which* they were pade. It has become mani- 
•Mif 'that ’ nts improvement, ‘ by the introduption of 

Hy: seed, can only be secured by careful and pro- 

i^^Ifatperimental cultivation. Renewed attention 
’*1^^ more recently given to this subject with 
mueJi better effect. The success’ of our tea, coffee, 
*and cinchona plantations, shows what has been and 
may be; done in introducing into India ’new and valu- 
,able products.* Jute, which not long ago was hardly 
, used, has t>ec®me an article of first-rate commercial 
interest. Tlie world derives from India nearly the 
whole of its supply of indigo,’ — a staple which was 
'-promoted by the Company’s example in the last 
century, as the Calcutta manuscript records abun- 

VOL. II. 



322 


DESPATCH ON ' f [^Et. 47-50, 

dantly attest. ‘ We have within the laSt few nymths 
taken special measures for improving and facin^ting 
the preparation of rhea fibre.’ * 

‘ There is, perhaps, no country jn the world in which 
the State has so immediate and direct an interest" in 
such questions. The Covernnient of India is uot 
only a Government, but the chiefllaudlord. The land 
revenue, which yields twenty millions stealing of^her 
annual income, is derived from that proportion of the 
rent which belongs to the State, and not to individual 
proprietors. Throughout the greater .part of India, 
every measure for the improvement of the land 
enhances the value of the property o^ the State. T^ie 
duties which in England are performed by a good 
landlord, fall in India, in a great measure, upon the 
Government. Speaking generally, the only Indian 
landlord who can command thq requisite knowledge 
and capital is the State. '' 

‘ The^ Government has always, at least l?y its legis-’ 
lation, recognised this duty. The system 
advances of public money, called takdvf, has 
more or less since 1 793 up to the present time.' The 
security is complete* ; the land is responsible for the 
repayment. This system is identical with that which 
has been carried out in England and Ireland by means 
of the Land Improvement Acts.* We are satisfied, 
that the principle may receive' a wider ddvelopmen|^ 
than has hitherto been given to it. , \ « 

‘Advances of money should be usual^^ipade fo^ 

^ I condense the Despatch by the omission of .intermraate clauses a^ J 
paragraphs. 
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thVse descriptions of work only which can be desig^ned 
and ii^clently carried out under the direction of the 
local proprietors. They should not be made for great 
works requiring, Jn, their • design or construction, 
engineering* skill of a high order, or the employment 
of large bodies of labourers.* Such works must neces- 
sarily be undertake!? by the Governmerrt through the 
Department of Public Works. The works for which 
advances 'might properly be made would ordinarily 
fall into softie one of the following classes: — (i.) 
Wells and other works for. the storage, supply, or 
distribution of water for agricultural purposes, and the 
preparation of* land for irrigation. (2.) Drainage. 

The recljyming of land from rivers. (4.) The 
protection of land from floods. (5.) The reclaiming, 
cleaning, and enclosing of waste lands for agricultural 
purposes. (6.), The clearing of land from stones or 
other obstacles to cultivation.’ 

The Earl of Mayo believed that much might be 
effirted through the new Department towards im- 
profl^g the ‘the breeds of horses and cattle. The 
Government studs,’ he said, ‘ have hitherto done little 
ill this respect for the benefit of* the country at large. 
They have been maintained primarily for military 
purposes, and have been managed on a very costly 
^ system, undei^whiob little advantage has been obtained 
,for the agricultural or other interests. Measures are 
Palsp urgently required for preventing and alleviating 
■the destrj|tive murrains which so frequently occur in 
Pthis cotm^, and which are lamentable and ruinous 
’'causes of Injury 'to Indian agriculture.’ Again, ‘our 
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attention has recently been directed to th*e’ fisherie/ of 
India. . This is a subject which has^ hithertq^een 
little cared for, but which appears likely to prove of 
considerable economic importance.; 

As far back as 1854, the Court of Directors, quot- 
ing the words of a distinguished educational authorify 
in Bengal, had declared there was no«<single advantage 
that could be afforded to the rural population of Iftdia, 
which would equal the introduction of an' improved ^ 
system of agriculture.' Lord Mayo moVe than once 
had to point out the very serious practical and 
economic difficulties which lay in the way of introduc- 
ing any such change from above. Bilt while fully 
realizing those difficulties, he believed «that something 
might be done by the Government setting the example 
in small model farms, and proving quite silently but 
visibly to the cultivators the value of improvements 
by the result of actual experiments. ‘ In 'Europe,’ he 
said, ‘ progress in this direction has been mainly based ■ 
on private effort, and by the application of the intelli- 
srence of the agricultural classes themselves to the 
ends in view. In almost all civilised countries, how- 
ever, in which, unlike England, the form of Govern- 
ment is centmlized, the efforts of the people are 
powerfully aided by the co-operation of a. State 
Department of Agriculture, which works in part : 
directly through its own agency, and in pa^t throu^ 
agricultural and other societies. Even in I.^dia, such 
societies have been extremely useful, and they might 
properly receive more encouragement from- the 
Government than has hitherto been' given to them. 
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But we ^arinot expect to obtain in this way any great 
resij^. The .work that is performed by the great 
Agricultural Societies of Europe must be performed 
in India by the Government or not at all.’ 

, With the practical exhibition of the results of such 
experiments, Lord Mayo held that the direct efforts 
of the State t^ards the improvement of Indian 
. husbandry sjiould cease. Excepting in . these cases, 
, he declared that the Government ‘ cannot with advan- 
tage attempt to carry on any of the operations of 
agriculture. In regard to this, as to other branches 
of industry, the State may do much to foster and 
-wftcourage the efforts of private individuals, but it can 
do comparatively little through the direct agency of 
its own servants. Nevertheless, the exceptions to 
this rule will, in this country, b& important ; and we 
believe that itmiay often be the duty of the Govern- 
ment to act as the pidheer to private enterprise. It 
has don& this to some extent already. Thus, for 
example, the introduction of tea and cinchona cultiva- 
tibn into India has been mainly due to the Govern 
njent.’ 

The Government of India had not, however, chiefly 
to teach the natives how to improve th^ir husbandry ; 
it hadr to learn how to conduct its own. The ruling 
power is a great forest proprietor, and it had not up 
'0^'that timp been a very successful one. The forests 
had been handed over to the Public Works Depart- 
ment, i in- the absence of any special brartdh of the 
administration* to>supervise’ them. Lord Mayo re- 
> solved that their efficient management should be one 
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of the distinct duties of his new Department. lie 
forest tracts are in many parts of Indi^ inhabit^ by 
wild tribes who still cling to the nomadic stage of 
husbandry, — ^burning down a spot^ here and there in . 
the jungle, and after exhausting it with a rapid succes- 
sion of crops, deserting it at the, end of 'three years 
for fresh clccirings. This form of* cultivation is a 

wasteful one, and has often wounded the economical , 

* • 

susceptibilities of the British District Officer. But it 
is a natural stage in the progress of agriculture, and 
where virgin soil is abundant and the population 
sparse, it rests not only on deeply rooted tribal tradi- 
tions, but on economic grounds. Any'^rough inter- 
ference with it causes discontent and misery ; and, as 
already stated. Lord Mayo had more than once to 
criticise the zeal of the Forest Administration in this 
respect. Similar effects had sometimes resulted from 
other improvements. Even irrigation. lt§6lf occa- 
sionally displaced a population, and in several' wrts of 
India created a safeguard against dearth only at •the 
cost of desolating the villages by malariai" The Earl 
of Mayo held that the new Department should be 
responsible for seeing, not only that work was well 
done, but that it was done without sacrificing the 
pre-existing interests of the people. In the 'single 
instance of serious mismanagement'of this sort which 
came to his notice, he recorded his opirfon -in unmis- 
takeable terms. » • • 

' Last year,’ he said, in one of his Viceregal Notes, 

‘ when ’s report was placed in my hdnds, declaring 

that the most palpable result of opening up of com- 
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muhication • by the Goddveri was to produce the 
stea(^\ emigration of the inhabitants to the amount of 
. 46 per cent, and gradual depopulation of some of the 
• Districts ; when he^ farther stated that a people who 
did not know how to grow sufficient food for their con- 
sxjmption for more than nine months of the year, and 
during the remaining period subsisted on»jungle fruits, 
wdl'e mad§ the subjects of oppressive taxation ; when 
,he stated that the ground they cultivated was taxed, 
the jungle fruit on which they lived was taxed, the 
wood with which they built their houses was taxed, 
the grass with which they fed their cattle was taxed, 
further, that this very same race of people, while 
under the Niznm, were almost wholly untaxed, I came 
to the conclusion that the statements must be either 
very much exaggerated or almost^ wholly untrue. 

‘ Nq one, liowevpr, who reads these papers can 
com^ to -sfiiy. other co^xclusion than this — that the 

statenj^hts' made by , though perhaps somewhat 

Jiljghly boToujrqd, are not untrue in the main, and are 
based ofl w]i,at 1 must characterize as a most unfor- 
tunate «tate of things. 

‘ If ever there was an instance of a system of admi- 
nistration established among a people almost savages, 
which is quite unsuited to their state *and character, 
the description of it is to be found in these papers. 

‘ The District may be called a dense forest, with a 
few strips of rich cultivated land along the banks of 
the rivers. There are no towns’ except* the head- 
quarters of the Irrigation Works and of the District 
Administration. - ‘ The climate appears to be exceed- 
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ingly unhealthy. Fifty per cent, of the ^Opulatiorf of 
56,000 (which is exceeding sparse, giving only a^ft^ve- 
rage of 28 souls to the square mile) is composed of the 
wildest tribes. The great majority^ of the agriculturists 
appear to be of restless iiabits. They do not settle 
down, and generally move from one spot to* another 
in every three or four years. . • 

‘In such a District and in such a peopje as this,, 
we have evidently been endeavouring to* establish . 
our complicated and highly organized administrative* 
system. 

‘ There is a sort of cultivation which, however 
barbarous and destructive, is the only c/ne known JtK 
this people. We have prohibited it over nine- tenths 
of the District. We have taxed the tree which grows 
wild throughout their forests, and gives them food and 
drink. We have permitted the^ native landhplder’s 
agent to levy the rent of those who emigrated from 
the remainder who stayed behind. We Ij’ave per- 
mitted the subordinates of the trigonometrical survey, 
to ill-treat the people. We have made the people 
pay dues for grazing their cattle in the Government 
wastes. 

‘ And all this is administered by a small body of 
European and native officers, not one of whom can 
speak the only language which the people understand. 

‘ I wish to point out all this to my colleagues, and 
particularly to Sir Richard Temple, who knows the 
country w^ll; and to ask them whether they think 

the remedies proposed by are sufficient. 

It is our duty to take steps to extend to this wiid 
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and semi-populated District a system of administra- 
tion ^ipre suitable to the people and more creditable 
to our rule.’ 

The Indian Go verjiment, besides beins: the chief 
laftdholder, is also a great mineral proprietor. Lord 
^ayo devoted close attention to the labours of the 
Geological Survey, and supplemented thfim by special 
re^arches^ conducted with a view to ascertaining the 
^marketable value and the commercial capabilities of 
■’ the ores and coal-fields. India at this moment is on 
the verge of a new future. The dense population, 
which has hitherto been crushed down upon the soil, 
«»,9tid forced tc^ ifve by the one Indian industry, tillage, 
will within the* next generation have vast new outlets 
opened to them by the development of the mineral 
resources. Lord Mayo saw thaf we have in India 

inexhaustible stores of the three elements of mineral 

• • 

enterprise, coal, iron, and lime. But he also saw that 
• such ente'^prise in India is surrounded by .a set of 
problems unknown in England, and which had deterred 
Anglo-Indian capitalists from entering the field. For 
example, while we have coal, iron, and lime in plenty, 
they do not occur as in England, near to each other, 
in sufficient quantities as to justify the establishment 
of smelting -furnaces on a great scale. The iron 
. nianufacture of India is, with a few exceptions, still 
' in the 'h&ndi» of the semi-aboriginal jungle tribes, 
who sc ratch ^bout for their ore, get their flux in 
hand* " A nodules from the river-beds, and make 
tl turning patches of the forest into char- 
ge..- ^ .-.Old Mayo perceived that the first problem 
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which Indian mineral enterprise on a large scale has 
to solve is that of carriage ; for instance, how tqr^ring 
the limestone of the Son (Soane) valley to the coal 
and iron ores of Rdnfganj. It .m^st be remembered 
that it is the return freight to England which pays 
for an Indian voyage, so that metals corhe out from 
Liverpool af low rates. The JEnglish ironmaster 
enters the Indian market as lightly weighted witRVe-. 
gard to carriage, as an Indian iron smelter would have . 
found himself a few years ago, before Ke got his ore 
and flux into his furnace. Lord Mayo therefore, 
applied himself to the development of mineral lines, 
roads, and canals, and insisted on the rzCllway mineciU 
rates being fixed on the lowest possibler scale. 

Another difficulty arises from the difference in the 
chemical structure pf the English and the Indian 
coals. English coals yield, on jin awerage, upder 4 
per cent, of ash; the Indian coals give Over 15 per 
cent. This not only increases the cost of carriage, 
but it raises a new set ot difficulties with regard t9 
the use of Indian coals for the uniform and- continuous 
high temperature required in .smelting. English 
capital in India wisely shrinks from the perils inci- 
dent to wholly unexplored industries. The element 
of the unknown had in this way acted as a deterrent 
to mineral enterprise. Lord Mayo believed it to be 
a proper function of Government to do Something 
towards supplying the initial data ;whiph‘ such enter- 
prise requires, and he laid this down- as one 
duties of his new Department. Under jitsi auspices', 
reporte have been communicated tO the public in the 
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GaSeite, s|atmg- the results arrived at by a professional 
coal gild iron viewer, and the commercial capabilities 
of the various ores and coal-fields in India. By a 
.short branch line Lprd Mayo opened up the Chdnda 
b^ds, and supplied to Central and Western India a 
practically iftexhaus^^ble supply of coal. The effect 
which this measufe will have on steam-pdwer weaving 
and ‘the growth of a healthy mill interest in India, 
.was looked forward to by Lord Mayo as a great per- 
manent result of his rule. I understand from the 
newspapers that the coal of the Central Provinces is 
now used throughout the railway system of the Bombay 
-l^r^idency. Trom the same sources I gather that ex- 
perimental works, conducted by the Government, have 
pioneered the way for private mining enterprise in 
Central India. The petroleum of.Burmah holds forth 
prospegts of a mew source of wealth in an opposite 
part of the’ Empire, and received special attention 
’ from Lord Mayo, both in his personal writings and 
iji his official Despatches. 

The more striking ores of India — its gold, silver, 
nickel, copper, tin, and lead — received less attention 
from Lord Mayo. He thought a Government can 
safely leave these attractive metals to private enter- 
prise. • What he laboured at, througfi his new De- 
• partment, was to ’help towards the solution of the 
special^ problems connected with the coal and the iron 
ot^ of Indidi,-.aild to provide a beisis of knowledge 
fSiin which pi’ivate enterprise might start * Western 
Iridia is sH kMs moment being covered with steam- 
, power mills, destined yet to derive their whole /tel 
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from the Indian coal-measures ; and efforts are bfing 
made by private capitalists in Bengal to comm9nyally 
solve the problem of iron manufacture on a large 
scale. c , 

r r 

From the first, Lord Mayo insisted on his n^'w 
Department being a Department of Cbmmerce as 
well as of agriculture. The Company's old monopoly 
left behind it a jealousy of the private meychant'sind 
an indifference to his interests. Long before Lord. 
Mayo’s Viceroyalty, this jealousy had dwindled from, 
a political influence into a social tradition. But it had 
sufficed to retard the adoption of the enlightened 
measures Dvith regard to the supervision ^of commeschr* 
which in England centres in the Board of Trade. 
India, at the time of Lord Mayo’s accession, had no 
Board of Trade, npr anything corresponding to it. 
He determined, in forming his new Departmpntj to 
create a nucleus of such a Board. His original pro- 
posal was that its head should bear thje title of 
‘ Director-General of the Department of Agriculture 
and Commerce.’ ‘ We are convinced,’ he said, ‘ that 
if there had been a Department, the special business 
of which was to make itself thoroughly acquainted 
with all facts of importance regarding the commercial 
transactions of India, to observe intelligently the 
operations of external and internal trade, and id 
watch the effect produced on the commerce of the 
country by our fiscal system, our le^slation would 
have been very different from what it has actually 
been. If such a Department had existed, we doubt 
whether the export duties which we now levy on 
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some of thJ main staples of agricultural produce, 
and i^yen on articles of Indian manufacture, would 
have been imposed or maintained. If such a Depart- 
ment had existed, it Y^ould never have tolerated the 
continuance *of duties such* as those which are still 
levied oA sugar from the North-Western Provinces 
across the Inland Customs line. These duties are 
transit duties of the worst description, levied on one 
oi the most important articles of agricultural produce 
_.in Northern India. 

jp. 

‘Such a Department,’ he continued, ‘would not 
Only deal with ‘questions of commercial taxation, but 
.kWith all brarifehes of the statistics of trade, both ex- 
ternal and intvnal ; the development of our growing 
branches of manufacturing industry, the law of patents, 
the mineral resources of the country, questions relating 
to t^e census apd tojemigration, and all other kindred 
subjects coraiected with tihe development of the mate- 
’ rial resources of India.’ It would also do something, 
he Jioped, towards ‘ the establishment of a suitable 
system of industrial education,’ by the encouragement 
of popular treatises in the vernaculars ‘ on industrial 
subjects, and their dissemination among the artisan 
classes.’ He pointed out that the area dealt with by 
the Board of Trade in England had hitlierto received 
, nb adequate Attention in India. ‘The experience of 
’ the English £oard of Trade,’ he concludes, ‘would 
supply information for placing the operations of an 
Indian Commercial Department on a satisfactory 
footing.’ 

The primary functions of the new Department 
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were therefore to be : First, those disc/arged by^the 
Departments of Agriculture in America, in ]^%pnce, 
and, generally speaking, in all European countries 
having, like India, a centralize4 form of Government 
Second, those discharged’ in Engfand by' the Board’ of 
Trade. To these were added, in the third place, tjie 
administration of certain branches oS taxation, such as 
opium, salt, inland customs, and other sources of 'the 
national income which in India are technically called^ 

‘ Separate Revenue.’ The central me'chanism thus 
created. Lord Mayo proposed to utilize as a Depart- 
ment of Statistics and Knowledge. The new Secre- 
tariat was constructed at a very smalk addition to^he.^ 
public expenditure, by the redistribution of the work, 
and of the staff of the Home, Financial, and Public. 
Works Departments. It now bears the style of the 
Department of Revenue, Agriculture, .ahd Commerce. 

I have devoted so much space to th® four great 
lines of the Earl of Mayo’s internal goveinme^, to ' 
his searching retrenchments, his development ofi/ail- 
ways and canals, his education policy, and the Ibriiiai i 
creation of a new Department charged with the super*- 
vision of agriculture,' commerce, and the study of the 
people, that a few paragraphs' must suffice for his 
miscellaneous'" measures. Their variety and number 
would in any case compel the utmost breVity. Ddrihg 
• Lord Mayo’s Viceroyalty, municipal institutions ' !«» 
ceived a marked development throughout IndUL The", 
Earl of l^ayo fully realized how slow ar^owth'murii- ■ 
cipal rights and nftnicipal responsibilities had been in 
Europe. He did not expect to teach the great less 9 h 
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of self-goveXiment in a few years or by any device of 
legi^tion. But he heartily supported the Provincial 
Governors in* their battle against the misery and 
disease which the aj>sence of municipal regulations 
atid municip*al funds sows broadcast over the country. 
T^he old village mechanrsm of self - government, 
whatever it miglit .have been worth, lias practically 
ceased to^ act. Municipal regulations during Lord 
Mayo’s Viceroyalty made great strides towards taking 
its place. Three of the many problems connected 
with this change in India are : First, that the rural 
towns are not in reality towns at all, but merely 
. clusters of hamlets, or at best village unions. Second, 

. that the people neither desire sanitary measures nor 
.•do they wish to pay for them. Consequently, in the 
third place, if municipal work is to be got done at all, 
the people cannot be trusted with the actual local 
power which municipaW institutions involve. The 
grea^ difficulty is to give a certain amount of self- 
go^^^mment to the Municipality, and yet to leave 
> .^uffi<^ent’ 'power in the District Officers' hands to 
compel the Municipality to do its work. It would be 
vain to suppose that any single’ Englishman, or that 
any single lifetime, could suffice for this problem ; or 
could .teach the Indian people those ’lessons of self- 
, gbVJlifnment i^hich* the western branches of the Aryan 
^ learrtfed through slow centuries of suffering, oppres- 
sf©1i, artii bloodshed. What one English mind could do 
to help on thegood work, Lord May© accomplished. 

A favoirfite subject of the Eai^ of Mayo during 
his Irish d^eer. was prison discipline. His Indian 
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inspecting the local gaols ; and during his Vicejllyalty 
he saw many changes for the better introduced into 
their management. Among other points, he made up 
his mind that European convicts shoultf cease tojpe 
the formidable difficulty * they had hitherto* proveijl ; 
and that a sentence by an Indian .coe.rt should hot be 
a device for obtaining a comfortable jourjiey hoifhe.. 

‘ The whole question,’ he writes in one of his personal^ . 
notes, ‘ turns upon this. Can you provide in India a 
place where European convicts can undergo penal 
servitude with as much rigour, and with as little risk 
to health, as in England?’ He had** to deal \jtifh- 
the opposite extremes of severity asd of leniency. 

‘ You have no right.’ he said, ‘ to inflict a punishment 
of death upon a prisoner who has only been sentenced 
for a term of years or for life,’ by keeping hi;n in a 
disease-stricken gaol. ‘ On the other hand, you must 
not release a European because he is merely in as ’ 
delicate a state of health in gaol as he would probably 
have been had he been free.’ In India a chronic 
battle had gone on between the District Officer who 
was determined that prison ’ shdn^*'be a distinctly 
uncomfortable place for the crintirfef classes within his 
jurisdiction, and the Medical Officer who was equally 
determined to show a low death-rate in his gaol, and ■ 
to dismiss every convict at the end of his‘ sentence 
weighing a good many pounds heavier, than when he 
entered the prison gates. Much was done during 
Lord Mayors Viceroyalty to bring this long strife to a 
reasonable conclusion. 
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The Earl Mayo perceived that the Poor White 
had tecome a grave administrative problem in India. 
For the fallen 'European he provided by a Vagrancy 
Act, and he laboured^ to keep down the numbers of 
this unhappy class by fostering schools and asylums 
for the poorer English and Eurasian children. Such 
institutions had jip *to that time received scant aid 
froin the State, and Lord Mayo did not live to carry 
but their improvement. The truth is, our whole 
system of State instruction in India has been designed, 
and rightly designed, for the natives. The poorer 
classes of the European community are still inade- 
quately provided for by the Government. Lord 
Mayo thought ^that the first thing to be done was to 
place the existing schools for European children on a 
sound and efficient basis before building new ones. 
I have already^allfided to the Commission of inquiry 
and" re*farm* which fie appointed for the Lawrence 
Asylums. • In the Presidency towns he exerted his 
influ^ence, to use his own words, ‘to increase the 
means of instruction for the Christian poor, and espe- 
cially of the class immediately above the poorest.’ 

Among the -afdininistrative iiftprovements carried 
out during his 'VtCeroyalty, the following may be 
briefly^ summarized. The great question of emigra- 
tibn was recortsideoed, and placed on its present basis; 
the emigrants being protected by legislative enact- 
ments agaihst private cupidity or mismanagement 
during their voyage over seas. In like gianner a 
series of stringent provisions put an end'to the over- 

crowding in pilgrim ships and natiye passenger 

VOL. IL V 
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vessels, which had yearly cost so man/ lives. The 
innumerable and very perplexing varieties of wights 
and measures throughout India were investigated; 
and an Act passed, after long find careful discussion, 
fixing the metre and kilogramme ^as the uniform units 
of measure and weight. * Each Province? received in 
turn the attention of Lord Mayo. and his counsellors. 
In the North-Western Provinces of Bengal protection ■. 
to person and property were secured by the Village 
Police Act — a measure which, although brought, to 
its last stage after Lord Mayo’s accession, belongs 
more properly to the preceding Viceroyalty. The 
ancient nobility of Oudh had not yet emerged from 
the ruin and confusion in which native misrule and 
the Mutiny of 1857 had left them. By a comprehen--.- 
sive measure, of the nature of a very mild Encum- 
bered Estates Act, Lord Mayo provided for the 
settlement of their debts, and the efficient manage- 
ment of ^ their property during the process vjf liquida- ' 
tion. Throughout all Northern India, in Oud 1 (l, in 
the North-Western Provinces, and in the Panjdb, he 
organized, on a legislative basis, a system .of local 
rates for the construction of roads, the maintfehance of 
the rural police, and district post ; the building and ^ 
repair of scho6lhouses, hospitals, dispensarifes, Junaric 
asylums, markets, wells, and tanks. Thie.., series of . 
measures by which he effected this, ate fi&ughtlfeith 
importance to millions of men.- Bift/T must... here 
close a jiarrativ® already too long,{itid which any 
attempt at a complete enumeration bf of his 

Government would extend to an itttblerlible leng^. .j 
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In this chapter I have felt more keenly than in any 
preciSj^ing one, the difficulty of adhering to my self- 
imposed rule of reticence regarding living men. It has 
led me to speak of .the measures of Lord Mayo’s 
Government tod much as' if they were the personal 
apts of the Viceroy.^ As already stated, no one would 
have protested against this tone more strongly than 
thfeiate l^arl of Mayo. But the four Indian civilians 
who had the largest share in the conduct of his 
internal policy, are still actively engaged in the 
government of India. I had the privilege of working 
directly under all of them ; and it would be impossible 
for^me to sp&lc of any one of them, except in terms 
of affection ai*d respect not suitable with regard to 
diving men in a published book. There is one point 
in connection with them, however, which must be 
touched upon.* Tl\p Earl of Mayo's policy in its 
great lines •was essentialiy his own. But it derived 
several diftinctivfe features from a peculiar oombina- 
tjon|&f Secretariat ability with practical administrative 
experience, which he found in the responsible heads of 
the Home Department and placed^ in charge of the new 
one which he developed out of it. Of his two Home 
, Ministers, Sir John Strachey and Sir Byrow Helbert 
Ellis, the former had made his reputation as the ablest 
, District Officer in Bengal, and then sprang almost at 
a bdi^nd tb- high command in the central government. 
Sit John Straihey exercised his great influence on 
thei;side of pr<;|^r<^ss in India; as indeed each genera- 
tion hi§ fainHy had done since his grandfather came 
^Qut dk PrivatilSecretary to Lord Clive, for the work of 
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regenerating the Company’s services. ^ Sir. Barfow 
Ellis’ experience lay in the high functions of gt^ern- 
ment. He had for many years held the most im- 
portant place in the direction of the Bombay Presi- 
dency, and he knew how to manage the Local Govern- 
ments, and to gauge the effect which hn "order of 
the Viceroy in Council would have'*upon their very 
various systems, with a certitude which cpntribufed. 
largely to Lord Mayo’s success. In like manner, the^ 
Chief Secretary in the Home Department, Mr. 
Edward Clive Bayley, C.S.I., represented the highest 
result of long experience in the central direction of 
affairs, and has since attained to one ctf the higtiest 
posts ; while Mr. Allan Octavian Hume, C.B., 
brought, as Chief Secretary in the Department of 
Revenue, Agriculture, and Commerce, an exact know- 
ledge of local facts and District^, requirements to the 
new duties which the Government of India had taken 
up. As, if to give emphasis to their diffe^nt types, 
while the former is the most eminent Orientalist^ th§ 
latter is the most distinguished naturalist at present 
in the Bengal Civil Service. This combinatioa of 
District experience with the talent for large affairs,' 
alike in his two Home Ministers and their Chief 

i) 

Secretaries, greatly strengthened the Viceroy’s hands ; 
and did much to produce that practicaT knowledge of 
detail, tempered with calm breadth of viSw, -; which 
formed so marked a feature of Lord ^ayP’S Internal* 
Administration. ' 

Lord Mayo was a thorough believer in private 
enterprise. He had denounced ‘protection’ .ifw his, 
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first yoytKful book, and he brought the same convic- 
tion->Vo his final task of governing an empire. He 
grudged neither toil nor public money in helping to 
develope the resources of India; but he rigidly marked 

9Ut the limits bf such aid. He maintained that, in 

• • 

ordinary cdses, Goyernment had done its duty when 
it supplied the iftitial knowledge without which private 
. enterprise in India does not come into play ; together 
„ with the material facilities, such as roads or harbours, 
without which it cannot work. In the rarer instances 
in which the introduction of a new staple depends 
upon costly experiments, which in India have to be 
fn.^de by Government or not at all, such as the first 
cultivation of •tea and cinchona, or the utilizing of the 
rhea fibrg, he held that the function of the State was 
to initiate and withdraw. He believed that the safe 
increa,?e of tha Indian jjopulation, and the possibility 
of raising the Indian revenues to the level required 
• for efficient government, depended on the ^extension 
,of firivate enterprise, especially of undertakings con- 
ducted by English capital. His Viceroyalty witnessed 
the final breakwater established between any lingering 
. tradition of official jealousy of ‘ the interloper,' and the 
free opening of India to British enterprise under the 
- Crown. 

yis belief in the need of such enterprise, however, 
madCf'him thb more hostile to spurious imitations of it ; 
• asid would have rendered him the more resolute to do 
justice in any conflict between Indian aftd English 
interests. H% thought that the system of Guaranteed 
, Railways, among other bad features, falsely bore the 
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name of private enterprise, and was noF Its, realhy, 
but its sham. He believed that the, cheap l^our 
of India, instead of being a danger to the British, 
manufacturer, would prove a new field for his energy. ' 
He looked forward to the day when the true interest. ^ 
of Manchester will be understO(jd ; and’ when the' 
jealous manipulation of a powerie^ Dependency's 
tariff, will seem an incredible episode in the history , 
of a City which taught the language of free-trade to , 
the world. The English cotton-spinners are at this 
moment learning the lesson which the English landed 
classes have practised. Manufacturers, almost alone 
among Englishmen, have hitherto beeA able, whed 
they pleased, to keep their children aroand them, and 
to settle them one after another in their, own line 
and near their own. homes. In gxjing about Scot- 
land, nothing strikes one more than the sight, not 
uncommon in even small manufacturing tdwns, of as 
many as. three handsome separate mansiSns, each 
almost a country seat, built for the sons of a single, 
family in one generation, and constructed and main- , 
tained out of the profits of neighbouring mills. 

At no distant date, manufacturers will accept 'the 
necessity of sending out their sons to the British De- 
pendehcy, where* a small capital, guided by previous 
training, goes furthest in their own ihdustry; precisely 
as the English squire and the English faftner, in thfeir 
different lines, have accepted this necessity, and irt 
other colo.iies acted upon it As Well.^ might the 
Cheviot ..laird look askance at the Sh^ep-runs of 
Australia, or the Lothian agriculturist /^1 je^eus 
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of the Talsiianian wheat fields, as the Lancashire 
, magifjte dread the rivalry of the Bombay cotton-mills. 
The Colonies, once feared as competing producers in 
the staples of the sqil, have proved a great safety- 
, valve for the classes, whether owners, or occupiers, or 
tillers, w*ho ‘live by^ the Eriglish land. The function 
which the Colonies .have thus performed for the grow- 
ing;’ population of England, India is capable of dis- 
^ charging fdr her accumulating capital. What Canada 
and New ZTealand have been to the landed classes, 
India may yet prove to the manufacturing; and so 
the whole circle of requirements for the nation’s safe 
fnqfease, alilcfe m numbers and in wealth, be fully pro- 
vided for. Ijord Mayo did not live to see it, many 
of us ma;^ not see it, but the day will come, when the 
two great curreiits of English ^Capital and Indian 
Laboyr will atJength free^ meet, and in meeting flash 
out a new force for the world. 


i In the ^foregoing narrative many will miss p familiar 
.feature of the Earl of Mayo’s Viceroyalty. In India, 
, hospitality forms one of the public duties of the 
governing race ; a duty which they discharge, some 
laboriously, all to the best of their ability. The 
splendid hospitalities of Lord Mayo to all ranks and 
all races, amounted to an additional source of strength 
to the British Rtile. For the spectacular aspects of 
AM RuFe I ‘have no talent But the influence which 
imey exercise .in India is real, and it was one which 
Lord Mayo turned to noble account He regarded 
it a protfd j^rSrilege that it fell to his lot tet present, 
fo»> Ae fi'rsf timte, a son of Ae English Sovereign to 
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the people and princes of India. His Royal ^ighifess 
the Duke of Edinburgh’s progress touched chords 
in the oriental imagination which had lain mute since 
the overthrow of the Dehli throne, and called forth 
an outburst of loyalty such as hatf never before be4n 
awakened in the history of our ruje. It ^as the seal 
of peace ; an act of oblivion for ‘thtf struggle which 
placed India under the Crown, and for tjje pamTul. 
memories which that struggle left behind. It has, 
proved the harbinger of a visit more stately and 
more august, and destined to produce a still deeper 
effect on the Indian heart. 

In his ceremonial as in his official duties, ^he 
Earl of Mayo had the ease of conscious strength. • 
His noble courtesies, the splendour of his lyjspitality, 
and his magnificence of life, seemed in him only a ' 
natural complement of rare adiministratiye power. 
The rnost charming of Indian novels,' fti’ touching 
off the ideal of the head of Indian society,’ 
sciously delineates Lord Mayo. But indeed it ^j^uki 
be almost impossible to draw a great IndiailMceroy 
in his social aspects without the sketch iniensibly 
growing into his portrait. Alike in the cabinet and 
the drawing-room there was the same calm kindness 
and completeness. Each chief of the Government 
from whom I have received materihls for this book, 
writes of him as if he had taken a special interest 
in, and possessed a special knowledge, of, his parj^* 
cular department. Mr. Fitzjames Stephen, not givij 
to hero-worship, the Councillor in whoi^ 

’ Duslypore, by H. S. C 
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Lotd R^ayo^s influence was less intensely personal 
than*jn any pther, has said : ‘ I never met one to 
whom I felt disposed to give such heartfelt affection 
and honour.’* No soldier went over the plan of an 
^pedition or the map of a line of defences with 
the Viceroy* without discovering, as he rode home from 
Government Hbuse, that he had got valuable prac- 
tical hints. No diplomatist brought him a draft 
treaty witKout feeling certain that any fault in scope 
would be hit, and any deficiency in foresight remedied. 
Each Head of a Department found that Lord Mayo 
had personally weighed his proposals, and had dis- 
covered for llimself where they were sound and where 
they were wanting. The whole body of secretaries, 
.men whgse function in life it is never to give 
way to enthusiasm, would hav,e toiled their souls 
out fgr hirtj. • It Ayas ii^possible to work near him 
without lot-ing him ; he had a tender considerateness, 
a^NVa. cfcble trustfulness, and a genial .strength, 
plucked allegiance from the hearts of men. 

' Ante, p. 226. 
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CHAPTER 

CONCLUSION. — 1871-72. 50k 

P ART of the daily routine of the Government of 
India is to scrutinize the printed Proceedings 
of the Local Administrations. These volumes or 
fasciculi, of greater or less thickness, cohsist of bcief 
entries, showing every case which has* come before 
the Local Governments during the month^ and the 
orders issued upon it, All the larger questions should 
have previously formed the subject of •separate com- 
munication with the Government of Indij; and the 
duty of i^s Under-Secretary, in reading oveijthe^o- 
ccedings, is to see that the Governor-General ''^as, 
been adequately informed of each important case ; or 
if he has not, to call for further details. This scrutiny, 
together with ‘noting’ upon the reports from the 
Local Governments on particular questions, forms the 
mechanical process by which the Secretariat brings 
the facts of the actual administfcition before the 
Viceroy and Members of Council.^ • * 

In the spring of 1871, it came in thi^ way to Lord 
Mayo’s notice that a cruel and mysterious murder had 

» I describe the process as I was familiar with it fiv? years ajgo ; but I 
believe it continues substantially the same. 
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been comniifted in the penal settlement of the Anda- 
man fjlands. The circumstances had been somewhat 
slightly reported on by the local administration, but 
the case seemed to the Viceroy to reflect on the whole 
, management of the Colony, and to demand a full 
inquiry. * The investigations that followed revealed a 
state of things requiring searching reform, and their 
disclosure^ received additional significance from the 
^comments bf the Supreme Court in Calcutta, on the 
trial of the murderer. The Andamans are a group 
of islands far out in the Bay of Bengal, 590 geogra- 
phical miles from the mouth of the Ganges, and 160 
fl’OQi the neatest point of Burmah. Our connection 
with them began in 1789, when the Bengal Govern- 
ment established on them a convict settlement, to- 
gether with a harbour of refuge for ships blown out 
of their course. During seven years the settlers 
struggled against the deadly malaria of the jungles, the 
' blu^eoiiS of the natives, and the failure of, supplies 
/ro^ the. mainland ; till, in 1796, the Indian Govern- 
meqt found itself compelled to bring away the rem- 
nant and to abandon the Colony. Throughout the 
next half century, the Andamans appear in the records 
only as a cluster of cannibal islands, peopled with 
fierce, fish -eating tribes, who promptly killed the 
■ savtot we had sent to study their natural history, cut 
off stragglers from two troop-vessels that had gone 
ashotfe, and piiirdered shipwrecked crews. These 
atrocities at len^h forced on the Indian authorities 
the reoccupatfon of the islands. A new settlement 
, was projected in 1855, and the number of life-prisoners 
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left by the Mutiny led to the establislurieiit of Ihe 
present Convict Colony in 1858. , • 

The settlement had again a hard struggle for life. 
The Arab geographers describe the Andamanese as 
‘ savages who eat men alive ; blac^:, with woolly hai^ j 
in their eyes and countenances ^omethidg frightfuVj 
who go naked, and have no boats— ff they had. th^y, 
would devour all who pass near.’ These stpries, andl 
Marco Polo’s legend of them as dog-faced anthropo- 
phagi, gave place to stern realities. 'I'he Convict 
Settlement found itself surrounded by savages of a 
low and ferocious type, who decorated themselves 
with red earth, mourned in a suit of dlive-coloqred 
mud, used crying to express the emotions of friend- 
ship or joy, bore only names of common gender which 
they received beforq birth, and whose sole approach 
to the conception of a God was t^iat of- an evil, spirit 
who spread disease. For five years they continued 
bitter enemies of the Colony, ‘repulsing all approaches 
with treachery, or by showers of arrows murdering, 
every one who strayed into the woods ; and jAdh^'ig 
robberies and arsons of a merciless sort. By degrees, 
however, the British officers persuaded them to a 
better mind, by stern reprisals on the guilty, and by 
building homes hear the settlement for the less hostile 
— sheds where they might be protected from the 

tropical rains, and receive food and meditines such as 

• • 

they had never known in their wild stjite. Latterly 
an orphanage was established for their children 'tinder 
the care of European matrons.^ “ ^ 

* I give Ae above deti^s on the authority of Colonel hT Yule. 
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5ut the •imtives were the least terrible of the ene- 
mies*of Ihe Colony. The islands were buried under 
jungle to the water’s edge ; pestilent mangrove 
swamps fringed the creeks ; evergreen foliage and a 
•hish growth* of climbing plants thatched out the fresh 
mi;, froirt the forest, and allowed malaria to gather 
i& deadliest fcM;ce* below. The Colony in the last 
eont’ury had been practically exterminated by fever ; 
and for ten years after its re-establishment in 1858, 
the settler? were exactly decimated each twelve 
months. In 1867 the mortality was returned at over 
101 per thousand ; in only one previous year had the 
deaths fallefl* below that rate ; in many they had ex- 
ceeded it TJie malaria-smitten gangs depended on 
the distant .mainland for their food. A small pig, a 
rat with *spiny hair, and a fruit-eating bat had been 
found on the inlands ; a wild cat also was reported, but 
doubted. Fish an<f rooty were the immemorial food 
of the inhabitants. Even the coco-palms, so^ plentiful 
onjthe Nicobars, did not exist. In the daily battle 
ag^htS||t disease and death, the British officers found 
their hands burdened by a convict population, conser- 
vative beyond any people on the earth as to what 
they eat, and depending for each meal on supplies 
brought seven hundred miles across the sea. 

• These w5re the conditions with which the first 
>uperinljend«nts of the CQlpny had to deal. The pro- 
bjenj befoi*e them was not. one of penal discipline, but 
how to keep themselves and the convict^ alive from 
monsoon to monsoon. Before the end o^ Lord Law- 
rence’s f^iceroyalty, they had solved l!h*i4 problem. 



350 absence of discipline. [,Et. sgt 

They cut down the jungle, reclaimed swirtps, and by 
clearings on a great scale, not only opened up a §?)urce 
of food supply, but gave the prisoners a new interest 
in life. Cattle were brought ov?r from the mainland ; 
vegetables, grains, and Iruit-treds introduced; atfd 
handicrafts encouraged. The clearings told also on 
the death-rate. As the rank vegetation was cut 
down, malaria relaxed its hold on the Colony, and in 
1870 the mortality among the convicts had fallen as. 
low as ten per thousand. 

The struggle for existence had ended, but it left 
behind a laxity of discipline productive of scandalous 
results. A few English officials with ^ handfijl of 
soldiers were holding down, in an isolated island- 
group, the eight thousand worst criminals of rTorthern 
India. Many of them came of the fierce .frontier 
races; most of them were life -prisoners, reckless, 
with no future on this earth. The security of such 
a settlement depends on clear regulatiohs, .exact 
subordination among the officials, and strict dKcipUn^ 
among the convicts. The inquiries conducted under 
Lord Mayo’s orders in 1871, disclosed the absence of 
every one of these essentials of safety. Hfc found 
dissension and disobedience among the authorities; 
and a state of discipline that allowed a convict to 
accumulate a practically 'unlimited* store of liquor| 
with which to madden himself and his feomfades to’ 
further crime. It was % murder committed after 
general debauch* of this sort that led' the VieSroy to 
reconsider the constitution of the Settlement. *t 

The work occupied Lord Mayo’s thoughts at Simla 
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duj;ihg the early half of 1871. He found that he had 
to ci^ate a government for a Colony ‘ which, assum- 
ing tliat only life-prisoners were sent, would ulti- 
; mately contain 20,000 convicts/ In the first place, 
; therefore, Hfe had to put fogether an administrative 
• .framework ^of a texture that would withstand severe 
strjains, and ensure; the safety of the isolated house- 
h9ld$ of Englishmen in charge of the islands. In the 
second place, he desired that the new constitution of 
the Settlement, while enforcing a stricter surveillance 
and discipline, and increasing the terrors of trans- 
portation, more especially to new arrivals, should even- 
tually allow ^jf* a career to the industrious and well- 
behaved ; an4 as it were open up a new citizenship, 
with local ambitions and interests, to the exiles whose 
cr[n:ieS'ha*d cut them off alike from the future and the 
pj^fc ■ He resolved, in the third place, to establish 
the ^^r^^nGial arrangements of the Colony on a 
scjpnder basis; and he hoped that the measures 
which raised the convicts out of criminal animals into 
Settlers would also tend to render them self-support- 
ing. A Code of Regulations was drawn up under his 
eye, and revised with his own ^en ; * and true to his 
maxim, that for any piece of hard administrative work 
‘ a man is required,’ he sought out the‘ best officer he 
ebuld find for the practical reorganization of the 
Settlement s He chose a soldier of strong force of 
cjjaracter sftid proved adnunjgtrative skill, and in the 
' summed of iS'yi sent him off with the n%w Regula- 
tions to j^is task. 

t^ceregal^Note of the 26th June 187^ ' 
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‘ The charge which Major- General •• is about to 

assume,’ wrote Lord Mayo in a Viceregal ‘is 

one of great responsibility. In fact, Tscarcely know 
of any charge under the Goveriiment of India which 
will afford greater scope ‘for ability and energy; 
where a greater public sefvice can be perfoifeed, 1 
fully expect that under his manqgejBient the Anda- 
mans, Nicobars, and their dependencies, instead "of 
being a heavy drain upon the Government,* may at no 
distant period become self-supporting. ‘The charge 
of the Colony to the Indian Exchequer has averaged 

50.000 a year; each transported felon costs the 
country more than ;^i, 12s. a month* •[the average 
monthly cost in Bengal gaols being i is.^d. per man.**] 
Lord Mayo then points out in detail the means by 
which he hoped this change would be effected : ‘ by a 
proper system of rice and pulse* cultivation;’ by 
breeding goats, and a more economical meat supply ; 
by the adoption of gaol-manufactured clothing, and the 
growth of cotton and flax ; by using- the ttober 
grown on the islands instead of imported timl^ir;’* 
‘ by substituting Native Troops for free police,’ and 
by ‘ more economical 'steam communication ’ with the 
mainland. The immediate saving from these mea- 
sures was estimated by the proper authority at 

30.000 a year. The Viceroy next Comments oh 
the recent reports ‘ that there is no system 

vision or discipline.’ HI then sets forth,* in 

• 

* Dated lotfi Jyne 1871. * 

* Rs. 6S, II a. I op. per annum; including maintenanf 
guards, gaol-buildings, and every other charge in 183!^. 
spector-Cencntl of Gaols, L. P. for 1872, par. 145. 
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.considered’ summary, the points to be attended to in 
this Important branch of the ordering of a convict 
colony. 

The Draft Regulations, although approved of in 
the- main, sdemed to him ’ rather too detailed,’ and 
requiring a more exact adjustment to the actual facts 
of the Settlement, than could be accomplished at 
Simla, two thousand miles off. He therefore desired 
the new Superintendent to ‘take them down with 
him, and reexamine them carefully by the light of 
experience.’ His design was to divide the Regula- 
tions into two codes. One of these was to embody 
the fundamental constitution and discipline of the 
SettTement, aq|d not to be susceptible of change by 
any authority less than that from which it emanated 
— the Governor-General in Council. The other was 
to be a subsi^diary ‘code of bye-laws, in which it 
would’ be jivithin the jAjwer of the Superintendent 
from time»to time to make alterations, reportjng such 
alteira^OnS.-. to* the Government of India.’ Lord 
concluded by concentrating the whole local 
authority in the Superintendent. ‘Whether he is a 
civilian or a military man,’ he ’wrote in reply to a 
Member of Council who had proposed a division of 
power, ‘ the Superintendent should lae sole com- 
mandant, and from his decision there should be no 
^khia the island. ‘ I think that this is essen- 
thb safety of the Ifettlemeiil;, and for the 
of the authority Tndispensable* in such a 

Superintendent soon found, notwithstand- 
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ing the full powers which he brought, that a hej,vy 
task had been laid upon him. The carrying cfet of 
Lord Mayo’s scheme involved both a material and a 
moral reformation of the Settlement. The problem 
was, how to articulate the* sodden* massed of convicts 
into an organized human* society, at the. safne time 
increasing the punitive discipline* ajad how to make 
the islands support a large sullen population, accws- 
tomed to live on external supplies, for whioh they had 
neither sown nor ploughed. The Suptrinten4ent’s 
reports, although encouraging, disclosed the magni- 
tude of the work ; and a proposal to visit the islands, 
which had been spoken of some time befsft'e, gradually 
shaped itself into a fixed resolve in ^Lord Mayo’s 
mind. His cold weather tour would take him to 
Burmah, and the Andamans lay on his acrq^. 
the Bay of Bengal. ‘ Progress has bgcn made,’ 
Superintendent wrote to the Viceroy’s Private Secre- 
tary, ‘ but I am anxious that Lord Mayo should 
himself see what has been done, before we commence 

® I 

the clearing. No one can thoroughly understand this 
place until he has seen it’ ‘I look to the Governor- 
General’s visit,’ he jfgain wrote in the midst of his 
difficulties, ‘ to set all these matters straight’ 

On the 24th January 1872, the Eiktl of Mayo left 
Calcutta on his cold weather tour. • Hisf purpose w& 
first to visit Burmah, next t^ call at tlje Andamans 
on the return passage across the Bay of Bengal, arjd 
then to inspect the Province of Orissa In each of 
these three places,' weighty questions of internal- 
policy deihSnded his presence. The Viceroy took 
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leave of'tRe Lieutenant-Governor and other Bengal 
authorities at the river-side with a somewhat anxious 
face, as he was uneasy about Khildt affairs on the 
. North-Western frontier, and regarding the safety of 
, Jtlfe British representative then on his way to Sistin. 
.For the first time since he assumed office, he was 
about to cut 4iin*self off, during many days, from 
itelegranjs and despatch-boxes ; and he mentioned 
that if afty bad news of importance reached him in 
Burmah, he would give up the Andamans and Orissa, 
and return direct to Calcutta. A brilliant party of 
guests accompanied the Viceroy and the Countess of 
.*W[jiyo in ri.'Jfl. frigate Glasgmv, and in the steamship 
■Dacca, which the British India Steam Navigation 
Company had placed at his disposal for the tour,* At 
f^ngoon reassuring telegrams arrived from Calcutta ; 
iaiid after a visit of much practical utility to the two 
great seats of commc^rce in Burmah, the Viceroy 
sailed frbm Moulmein at daylight on the 5 th Feb- 
^ ruafy for the Andamans and Orissa. 

At 8 A.M. on the 8 th February the Glasgow cast 
anchor off Hopetown on the Andamans. The Vice- 
roy was delighted at the speed she had made, and 



• * Among the guests yere the Marquis and Marchioness of Drogheda, 
the Earl of Donoughmore, Miss Milman, die Hon. Sir Harrow Heibcrt 
Ellis, Mis^ Norftian, Mr. Aitchison (Foreign Secretary) and Mrs. Aitchi- 
son, the Horn Mrs. Bume, Count Waldstein, Mr- Eustace Smith, M.P., 
an*d Mrs. Smith, Colonel Jervois, C.B., Mr- Mrs. Halsey, Mr. and 
'Mrs. Horace Cockerell ; Colonel, Mrs., and the Misses 7huiilier; Mrs. 
Barnett; Colonel 'and Mrs. Rundall, Mr. G. W. Allen, Mr. Gerald 
Fitzgerald. The personal staff consisted of the Private Secretary, four 
aide-de-camps, and the Viceroy’s Surgeon. 
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SO to get off again with as little detention 5s’ gossibie. 
This wish, however, was evaded ; and on the Super- 
intendent presently coming on bozird, the Private 
Secretary drew him aside to ascertain that the pre- 
cautions taken for the security of thh Viceroy throug^-*^ 
out the day were complete. Tlje Superintendent, 
explained that, as previously arranged, the convicts 
were to be kept at their regular work, so ,that th% 
Viceroy might see the Settlement as it rdally was; 
and that the warders had strict orders to allow no 
prisoner to quit his place. A detachment of free 
police, armed Avith muskets, was to move with the 
Governor-General’s party in front, flank, and rejjr;' 
and on Viper and Ross Islands, wheec the worst 
characters are quartered, detachments of native 
infantry had been detailed in support of the police. 
On these islands, the only ones where any danger 
was apprehended, the whole troops were under arms. 
The police had strict orders to prevent ,hny one 
approaching the Viceroy. Lord Mayo, on being told 
of these arrangements, said they were more than 
enough, and in high spirits landed after breakfast 
with a party of his guests. 

The forenoon passed in a careful inspection of 
Ross Island; its European barrack^ convict lii:f^s, 
headquarter establishments, . and all matters con- 
nected with the daily life of the Settlement lUje 
Viceroy hit on several 'joints which ^ he* thoflMt 
capable of ^improvement ; and in his‘>earnestoes*o 
see everything for himself,' and lb 'get ^tLriie exact 
facts qf each question, he ohee or twice 'Expressed 
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impatience* at the closeness with which the guards 
hanjpered his movements. After three busy hours, 
the party returned on board to luncheon ; the Viceroy 
apologizing with smiling bonhomie to the ship’s 
Idfificers for their “having to turn out to receive him 
at the garfgway, ^nd hoping that they would not have 
the trouble again* In his eagerness to get back to 
his wort, he hurried over luncheon, and immediately 
afterwards started on the inspection of Viper Island, 
where the “worst characters are quartered. This was 
carefully and minutely performed — the Superintendent 
walking, as throughout the whole day, at Lord Mayo’s 
right hand f the Private Secretary close to his left ; 
several of tlie aides-de-camp always within touching 
distance ; the guards with loaded guns in front, flank, 
and rear. The danger was. now over, and an 
inspection of the, saw-mills and works on Chatham 
Island brought the ho^ day’s work to an end. The 
p&rty mVed down, wearied with the glare and heat, 
but with a certain sense of relief, to the boats. The 
Superintendent’s precautions had proved, as Lord 
Mayo said, ‘ more than enough,’ One or two 
prisoners, who wished to present petitions, had 
handed them to an officer in attendance without 
coming near the Viceroy; and the general feeling 
-among the convicts was one of self-interested satis- 
f^on,* in ‘the hope of • indulgences and pardons in 
lour of thp visit. ' Y • • 

[any itidhllis had elapsed since, in far-off Simla, 
the auth^itie's fedeived hints that the Viceroy’s life 
ivas in <mger— a warning to which the assassination 
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of the Chief- Justice of Bengal gave *a' ^terrible 
significance.' Lord Mayo had sternly trampled, out 
the Wahdbi disalifection, and in so doing made bitter " 
enemies of a small fanatical gang. One of them 
struck down the Chief-Justice who Rad given decisfdfi(^ 
in appeal against their ringleaders ; jDut Lofd Slayo’s. 
immense personal popularity amengf the natives 
of all ranks and creeds led to timely warnings bein^ 
sent to those who were responsible for hfs safety. 
During the following months a heavy* responsi- 
bility devolved on Lord Mayo’s staff. They had 
strengthened the guards round Government House ; 
dexterously managed the relays on tli^ Vicerojt’s 
progress through the Hill States, so as* to prevent 
him changing horses in any village ; altered his route 
at the last moment,, and without his knowledge, 
through the thronged streets of tlje no#thern c]ties, 
where the danger was supposed to lie. Alf this had 
somewhat annoyed Lord Mayo, an u.tterly,*'|s 
man, with a spirit and courage as infectiou^'^] 
about him as his untiring energy- in work or ^ 4 ^ 
laugh. He always maintained that s.ych precautions 
were of small use. As a matter of fact, they had 
proved ample against whatever perils threatened him 
in India from the traitors andTanatics whose wrath 
he had personally directed to himsHf by his item 


scattering of their leaders. Only a cou|Jle of ^iays 
before reaching the And^ans, he had ^aid, in 
nection with the Chief- Justice’s murder, that 
things, whep done at al|lace done in % moment, and 
no number of guards vyoulR stop one resolute man’s 
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blow.' ^ ‘Hbwever, to satisfy his brother ’ and his 
Pri^5^te Secretary, he accepted from them a weighted 
•stick, which he had carried- for several months, and 
wliich he was swinging in his hand as he now walked 
kRwn to tSe beacll 

On his* way he said: We have still an hour of 
daylight, let •^s* do Mount Harriet.’ This had 
flriginaljy formed part of the day’s programme ; but 
the Private Secretary, according to his regular practice 
of so arranging each day’s work as never to let it 
keep the Viceroy out after dark, had managed to get 
the visit postponed till next morning. Mount Harriet 
i^a hill risftig to 1 1 16 feet, a mile and a half inland 
from the H«petown jetty. Its capabilities as a Sana- 
tarium had been much discussed, and Lord Mayo 
was anxious to compare the conflicting opinions he 
had .received, with his ^ own impressions on the spot. 
Malaria twas the one enemy of the Colony which 
and the Viceroy was resolved to get the 
6'f it He desired, if possible, to provide a 
Inhere the. fever patients might shake off their 
clinging mala<^y. No criminals of a dangerous sort 
were quarter^ at Hopetown ;* the only convicts there 
being ticket-dT-leave men of appro.ved good conduct. 
However, the Superintendent at once despatched a 
boal with’the guards from Chatham Island to the 
Hf^elbwit jetty, and followed with the Viceroy and 
in *fhe^ launch. 1^* \ 

landing at Hopetowif a little afty 5 p..m., the 

* Major the Hoh. Edward then Militarjr 'Secretary to the 

Viceroy. 
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Viceroy found gay groups of his guests e'hjbying^ the 
cool of the day, and had a smile and a kind word for 
each as he passed. ‘ Do come up,’ he said to one 
lady, ‘you’ll have such a sunset!.’ But it was a stiff 
climb through the jungle, and onl/one recruit joift^^ 
him. His own party was dead tir^d ; the^ had been, 
on their feet for six blazing hours, and 'Lord Mayo, as , 
usual the freshest after a hard day, begged ^ome 
them to rest till he returned. Of course no one lilce^h 
to give in, and the party dived into the jungle. Wh^;' 
they came to the foot of the hill, the Viceroy turned 
round to his aide-de-camp, who was visibly fatigued 
now that the strain of the day’s anxiety had relaxod, * 
and almost ordered him to sit down. Uhe Superin- 
tendent had sent on the one available pony, but Lord 
Mayo at first objected^ to riding while the rest were on 
foot. When half way up, he stopped and said : It’s 
my turn to walk now ; one of you get on.’ At the tpp 
he carefully surveyed the capabilities of tlie,*liill as a 
Sanatarium. He thought he saw his way to imprave 
the health of the Settlement, and with the stern task 
of reorganization to make a work of humanity go 
hand in hand. ‘ Plenty of room here,’ cried, looking 
round on the island group, ‘to, settle two millions of 
men.’ Presently he sat -down, and gazed silently 
across the sea to the sunset. . Once'or twice he sai^ 
quietly, ‘ How beautiful !’ iThen he drank Sbme water. 
After another long look to the westward, Ije exclaimed 
to his Private Setretary ; ‘ It’s the loveliest thing I 
think I ever saw •* and came away. 

The dejicent was made in close order, for it whs 
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now dark. • About three-quarters of the way down, 
torch-bearers from Hopetown met the Viceroy and 
his attendant group of officials and guards. Two of 
his party who had hurried forward to the pier saw 
^Ifcpintermrttent gfeam of the torches threading their 
.way through the jungle ; then the whole body of lights 
issued by the bridle-path from the woods, a minute’s 
-ifelk from the jetty. The G/asj^ow frigate lay out on 
^tke left With her long line of lights low on the water ; 
^fhe Gcotia and Dacca, also lit up, beyond her ; another 
steamer, the Nemesis, was coaling nearer to Hope- 
town, on the right. The ships’ bells had just rung 
•seyen. Thd launch with steam up was whizzing at 
the jetty stairs ; a group of her seamen were chatting 
on the pier-end. It was now quite dark, and the black 
line of tfie jungle seemed to touch the water’s edge. 
The^Viceroy^ P^rty passed some large loose stones 
to^lhe left? at <^he head of the pier, and advanced along 
the jetty*j two torch-bearers in front, the light shining 
strgngly o" tlr* tall form of Lord Mayo, in a grey 
tussa-sill< coa», -lose between his Private Secretary 
and the Superintendent; the Flag- Lieutenant of the 
Glasgow and Colonel of Engineers a few paces 
behind, on left and right ; the armed police between 
them, but a little nearer the Viceroy. The Superin- 
Jtendent turned aside, with Lord Mayo’s leave, to give 
'an orddr about the mofning’s programme, and the 
Viceroy stepped quickly forward before the rest to 
descend the stairs to the launch. The nsxt moment 
the people in the rear heard a noilb as of ‘ the rush 
of some animal ’ from behind the loose ston^ : one or 
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two saw a hand and knife suddenly desCehd in the 
torch-light. The Private Secretary heard a thud* and 
instantly turning round, found a man ‘ fastened like a 
tiger on the back of the Viceroy. 

In a second twelve men were cfh the a*ssassin*y*«ffi^ 
English officer was pulling them off, and with his* sword-, 
hilt keeping back the native guards, who would have 
killed the assailant on the spot. The torches haW 
gone out ; but the Viceroy, who had stag^red. over 
the pier side, was dimly seen rising up id the knee- 
deep water, and clearing the hair off his brow with 
his hand as if recovering himself. His Private 
Secretary was instantly at his side, helping him jup* 
the bank. ‘ Burne,’ he said quietly, ‘ thoyVe hit me.’ 
Then, in a louder voice, which was heard on the pier, 

‘ It’s all right, I don’t think I’m much hurt,* or wor^l^. 
to that effect. In another minute he wa^ sitting 
the smoky glare of the re-lit torches, oil .a rade nati 
cart at the side of the jetty, his legs hangii^ loosel 
down. Then they lifted him bodily on to the q^rt»’'. 
and saw a great dark patch on the back of' his lighf^ 
coat. The blood came streaming out, and tried*' 
to stanch it with their handkerchiefs. For a moment 
or two he sat up on the cart, then he fell heavily 
backwards. ‘ l!ift up my head,' he said faintly :,and 
said no more. * V * 

They carried him down ?nto the steam launch, some 
silently believing him ' Others,^ angry with 

themselves Jbr the, bare surmise, cut. open his coat 
and vest, and stopped the wound with ha9|(||||r torn strips . 

^ I use his own words. 
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ofscloth^ iiftl the palms of their hands. Others kept 
rubbjng his feet and legs. Three supported his head. 
The assassin lay tied and stunned a few yards from 
.him. As the launch shot on in the darkness, eight 
rang "across the water from the ships. When it 
jcame near'the frigate, where the guests were waiting 
for dinner, and»jes£ing about some fish which they had 
Aught for the meal, the lights in the launch were sud- 
denly put? out, to hide what was going on in it. They 
lifted Lord* Mayo gently to his cabin : when they laid 
him down in his cot, every one saw that he was dead. 

To all on board, that night stands out from among 
'all^other nigHfs in their lives. A silence, which seemed 
as if 'it would never again be broken, suddenly fell on 
the holiday ship with its 600 souls. The doctors held 
4lieir interview with the dead--two stabs from the 
knife 00 the^shouldfer had penetrated the cavity 
cliest, either of them sufficient to cause death, 
the ‘guest steamer there were hysterics and 
peeping; but in the ship where the Viceroy lay, 
^he griSf was too deep for any expression. Men 
moved about solitarily through the night, each saying 
bitterly to hiS own heart, ‘Would that it had been 
one of us.' The anguish of her who received back 
her dead was not, and is not, for words. 

At dawn th^ sight of the frigate in mourning, the 
flag at half^ast, the broad white stripe a leaden grey, 
all the ropes ^slack, and the yards hanging topped in 
dismal disorder, announced the reality to those on the 
other steai|||p who nad persisted through the night in 
a sort of UPterical disbelief. On the frigate 9 , hushed 
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and solemn industry was going on. The <?hief ofi^oers 
of the Government of India on board assembled* to 
adopt steps for the devolution of the Viceroyalty. The 
trial of the murderer took place. . And in a few hours, 
while the doctors were still enga'^cd on their *^a3|, 
secret task, one steamer had hiirri^ed norfli with th& 
Member of Council to Bengal, anothei**\vas ploughing 
its way with the Foreign Secretary to Madras, ffc 
bring up Lord Napier of Ettrick, to Calcutta, as 
acting Govern or- General. Uno avulso, non deficit 
ALTER. The frigate lay silent and alone. At h?lf- 
past nine that night, the partially embalmed body was 
placed in its temporary coffin on the quarfer-deck, ajid' 
covered with the Union Jack. • 

The assassin received the usual trial and the usual 
punishment for his crime. Shortly after he liad.been 
brought on board, in the launch .which carried his 
victim, the Foreign Secretary asked him wily he ha^ 
done this thing. He only replied, ‘ By thejbrder of 
God.’* To the question, whether he had any asso- 
ciates in his act, he answered, ‘ Atfipng men I have 
no accomplice ; God is my partner.’® Next morifing, 
at the usual preliminary inquiry before the local 
magistrate, when called to plead, he said, ‘Yes, I did 
it.’ * The evidence of the eye-witneJses was recorded, 
and the prisoner committed for mufder to the Ses- 
sions-Court. The Superintendent, sittiri^ a*s chief 

* Sir Barrow H..£llis (Member of Council) pr^sidin^, with Mr. C. U. 
Aitchison, C.S.I?, Foreign Secretary, and others.;^ 

* Khudd ne htthmt diyd, 

8 Merd sharik koi ddmi nahinj merd sharik khudd hai. 

^ Hdn^ main ne kiyd. 

4 
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judge in "the Settlement, conducted the trial in the 
afternoon. The accused simply pleaded ‘ Not guilty.’ 
Each fact was established by those present when the 
deed was done; thp prisoner had been dragged off 
fhe« 4 >ack of the Weeding Viceroy with the reddened 
jinife in his hand. The sentence was to suffer death 
by hanging. The proceedings were forwarded in the 
i%giilar way to the High Court at Calcutta for review. 
On the 20th February this tribunal confirmed the 
sentence; ind on the nth March the assassin was 
taken to the usual place of execution on Viper Island, 
and hanged. 

’ The man \?as a highlander from beyond our North- 
Western frontier, who had taken service in the Panjdb 
Mounted Police, and been condemned to death at 
Peshdwar'for slaying his enemy on British soil. The 
evidyice beihg chiefly circumstantial, his sentence 
w^ commuted to transportation for life to the Anda- 
mans. !n his dying confession, years afterwards, he 
stated’ that although he had not struck the blow, he 
had conspired to do the murder. But the slaying of 
a hereditary foe in cold blood was no crime in his 
eyes, and ever since his conviction in 1869, he said 
he had made up his mind to revenge himself by 
killing ‘ some European of high rank.' He therefore 
'established* hfs character as a silent, doggedly well- 
behavefl man ; and in due time was set at large as a 
barber among the ticket-of-leave convicts at Hope- 
town. During three years he waited' «sullenly for. 
some worthy prey. On the morning of the 8th 
February, when he heard the royal salute, Tie felt that 
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his time had come, and sharpened a knifeT*^He/-e- 
solved to kill both the Superintendent and the Vicproy. 
All through the day the close surveillance gave him 
no chance of getting to the islands which Lord Mayo 
visited. Evening came, and his vi6tim landed utte#^ 
pectedly at his very door. He^ slipped into the, 
woods, crept up Mount Harriet through the jungle 
side by side with the Viceroy ; then dogged the par<^ 
down again in the dark : but still got no chdnce. At 
the' foot he almost gave up hope, and resolved to 
wait for the morrow. But as the Viceroy stepped 
quickly forward on the jetty, his grey-suited shoulders 
towering conspicuous in the torch-light,' an impuj^e' 
of despair thrilled through the assassin. , He gave up 
all idea of life, rushed round the guards, and in a 
moment was on his victim’s back. He was'a hillman 


of immense personal strength ; and When hqavily 
fettered in the condemned cell, overturned ‘the lamp 
with his chained ankle, bore down the Engli^ sentry 
by brute strength of body, and wrenched away Jiis , 
bayonet with his manacled hands. He made no pre- 
tence of penitence, and was childishly vain of being 
photographed (for police inquiries in Northern India) 
as the murderer of a Viceroy. Indeed, some of the 
above details were only got out of him 'by a native 
officer who cunningly begged him for materials for” 
an ode on his deed, to be sung by his countrymen. 


Neither his name, nor that of his village or tribe, will 
find record dn this book. The last words spoken t^^ 
him on earth were a message from the family 
he had stricken : ‘ God forgive you, as we do.’ 
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The j)as9ionate outburst of grief and wrath which 
then shook India, the slow military pomp of the slain 
Viceroy's re-entry into his capital, the uncontrollable 
fits of wegping in thp chamber w'here he lay in state, 
the long vdyage o^thc mourning ship, and the solemn 
ceremonial* with whicli. Ireland received home her 
dead son — all these were fitting at the time, and are 
past. Earth shuts him in, with his glories and his 
triumpl»s. Yesterday, said one of the Dublin papers, 
•we saw a State Solemnity vitalized ‘ by the subtle 
spell of* national feeling. Seldom arc the two things 
united in an Irish public funeral. When imperial 
*pomp is displayed, the national heart is cold. When 
the people pay spontaneous homage to the dead, the 
trappings of the State are absent, its voice mute. 
Yesterday*, ^or once, this ill-omened rule was broken. 
Govel’nment and the people united in doing honour 
to an illustrious Irishman.’ The Indian Press had 
given'.yeftt to the>wild borrow of many races in many 
languages; the English newspapers were full of statelier 
nobly expressed tributes ; Parliamentary chiefs had' 
their well-cTibsen utterances for the nation’s loss. 
But Lord MayQ, as%e sat on the top of the sea-girt 
hill, and gazed towafdft the west, where his dear home 
lay Ijeyond flv^ suQset, llfirould ha^fe prized that united 
silent mourding of fiis co^trym<?l above any articu- 
late panegyric. They laid him at last in the secluded 
graveyard ^yhS|||. he haj^ chosen On his own land. 
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69,70; elecUd M.P. for Coleraine, i, 
72 ; for Cocke^m0^ath, i. 7,3 ; his senti- 
ments at the time* of the Crimean war, 
i. 74-76 ; his official and Parliamentary y, 
work, i. 76-90 ; succeeds his father a^' 
Karl of Mayo, i. 87 ; liis d^lenoe of the 
Conservative Ministry in the House of 
Commons, i. 87 ; his speech on that 
occasion, Appendix to vol. i. 315-335 : 
appointed Viceroy of India, i. 90, 91 ; 
reviews of his political career in Eng- 
land, i. 91-95; his home life. 1. 95. 96 ; his 0 
country pursuits, i. 96-104 ; his pre- 
par.itory work at the India Office, i. 
114-128 ; appointed a Knight of St. 
Patrick, i. 127; his journey to .India:<4.k 
128-162 ; his first experiences of Indid. 

i. 163-189; his duties* in the Indian 

Government, i. 189-199; hi| allotment 
of his time, i. 199-203;- his foreign 
policy towards the Feudatory feiefs c i 
India, i.. ^-235 ; towards the Troiitier 
peoples, i. 235-245'»; tdwards external 
Powers, i. *143-3 to his Financial ad- 
ministration, his nicthoQ of work, JI, 
1-4 ; his battle against deheit; ii. 9-xi6 ; 
expenditure reduced, ii. , -16-18 ; Qa.\a- 
lion increased, ii. 18-20-; hfe speech in ' 
Council, ii. 31-40; his -reform in the 
P’inancial Department, ii, 40-47 ; his 
system of fixed grants to Provincial 
Governments, ii. 51-76 ; hjs views on 
the Income Tax, ji. 86-99 ; on the Salt- 
Duty and frontltjVlues, ji' 93-97 ; gene- 
ral result of &%'jgnaocial policy, ii. 
103-106 ; his 'plate of Military.reform in 
the Staff and /y|m^.X)ep8ltinents, ii. 
1x1; in ihB Europite^my, ib ZC3-116 ; 
in the RllM ii* ; in 

, the^i^iitiimnny^g.* 121-131 ; Military 
refoirms aUMIlfwected. ii. 133-140; 
I^gi^iotl iind^'bis rule, ii. 212-226 f 

I hianntemal administration, his personal 

I inihience, and- hh; tours, ii. 229-240 ; 

I his love of sport, ii. sjb'339,‘ his disposal 
of pairaa||ie, ii. 253-256 : his ideal of 
Govemiitiat)| li. 25^259 ; his reform in 
the Depsr^ent of Public ^ Works, ii. 
261-273 ; his views on Indian Railway's, 

ii. 277-290; on irrigation works, ii. 
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290299 ; on eduction in Bengal, ii. 300 
3^ ; on ^(^har^madan education, 306- 
31 1 ; his establishment of a Depart- 
ment of Agriculture and Commerce, ii. 
2^-325 ,* rebuke of rural mi‘;nian- 
al^meht, 326-329 ; his encouragement 
of municipalities in India. 334, 335 ; his 
vi^s on gaol 4 isciplme, 335, 336 ; his 
misccllancgus measures, 3371*338 ; his 
lillief in privali? enterprise, ^40343 : his 
hospitality, 343, 344 ; his inllucnce on 
men, 344-345 ;*liis reorganization of tl|c 
copvict colony in the And.inian islands, 
350-353 : his lour of January 1872, 3-vl. 
355 ■> to the Andamans, and 

inspection of the settlement, 355-357 i 
*his ascent of Moi^ Unmet, 358-300; 
his imiide^ 361 ; me eiW, 362-367. 

^Ieaslllesand weights lised in India, 11.338. 

Riekr.in frontier of I'c-rsia, The: Lord 
Miiyo's policy for the rectification of, 1. 
2S6-289. 

Military reforn^ of Lord Mayo : the pre- 
existing situation, ii. 107-109 ; rotrencli- 
ineiit pressed Ijy the Duke of Argyll, ii. 
log- [11 ; pro]>gsal for reductions in the 
.dT and Aiiny Iffeparimcnls, 11. iii ; 
in tlie ICuropean troops, ii. 113-116; in 
the Royal Artillery, ii. 116-121 ; in the 
Native Army, 11. 121-131 ; reforms 
eftccied, u. 1^3-142. 

^^itia, I'he Kildare, Lord Mayo a cap- 

.* lain in, i. 34.* ^ 

Mineral wealth of India, The, ii. 329-332* 

Mlther^f.Lord Mayo, 'I’lie : her inilu- 
qlicc^il.’tiie family, i. 22-25. 

Miiharmnadans in India, 'I'he : their ejn- 
' cation promoted ^>y S.-ord Mayo, *111. 
co(')-'3iiv • ^ 

Municipaliticrjn India, ii. 334 - 345 - 

; N 

Napier, Lord fiof Ettrick), received I>ord 
Mayo at Madras, i. 172-176; his views 
on the retittction of the Madras Native 
Army, ii. 12^ \ . . 

Napier, Lord (of Mfjj d ala), accompanies 
Lord Mayo on hfawfeMmey to India, i. 
138-171 ; his vieW!^^L,MiAtary reform, 
ii. 134-141. ■’••• 

Native Army in la^y^ the reductions in, 
ii. iai- 131 . * / 

e ' 


upon him, i. 34-59 ; aftenn'ards his own 
liome, i. 66 ; his affection for the place, 

i. iio-ixi. 

Panjrlb, 'I'he, Lord Mayo's policy towards 
the borderers of tlie, i. 235-238; s.ili 
range in the, ii. 93-96; .system of Law 
in the, ii. 178-179, 210-222 ; Lord Mayo's 
C.mal Cess in tlie, ii. 295-298. 

Pans, Lord Mayo's stay as a lioy in, i. 
30, 31 ; his visit 011 his way to India, i. 
128-130. 

Patronage, Lord Mayo’s disposal of Iiis, 

ii. 253-256. 

Persia, l^ord Mayo’s policy towards, i. 
284-295. 

Port t.'anuiugand MAiliih Railway scheme, 

i. 131, 132. 

Praed inlluence on Lord Mayo's early 
life, i. 37, 38. 

Press criticisms on Lord Mayo’s .-ippoinl- 
ineiit to the VieiMoyalty, i. 104-iucj. 

Pi ess in India. Question of an oificial 
organ, 1. 126. 

Provincial (.iovernmeius of India, The, 
J .<ml Mayo’s letter to, on the siati' of the 
Finances, li 26-30; Ins system of li\ed 
assignments to the Budgets of, li. 5r-76. 
Public Works De])artnu*nt in Indu,"Lonl 
I Mayo's relorms in, n. 258-273. 

I Puna, Loul Mayo’s visit to, i. *165-168. 

; P) rain'd*;, 'llie !• ’ Mayo's e.'wcarsion 
to, i. 137-139- 

. R 

Raw'linson, Sir Henry, his conversation 
with I.,ord Mayo on the aff.iirs of ('en- 
tral Asia and IVisia, i. 123, 124; his 
WTitien opinions on tlie subject, i. 244 
(footnote), 255, 291. 

Records, Lord Mayo’s interest in their 
conservation and use, i. 128-130. 
Regul.ilion in India, 'File old .system of, 

ii. 183-186. 

Regiilaiioii and Non-Regulation iVo- 
vinces, ii. 168, 215-222. 

Religious development of Lord Mayo, i. 
27-29. 

Revenue of India, The Land, ii. 6; the 
I^ws affcclinii, ii. 204-209. 

Riis.sia, Lord Mayo’s tour a> a young 
man, i. 41-5; ne |5ubli*-hes hi« opinions 
on the social slate of, i. 45-55 ; his policy 
• in reference to the advance in Central 
' Asia of/ i. 266-283. 


Qrissa, Irrigation wo]|s in, 0 . 291, 093. 
Over-legislation in l^dia. Cry of, 
mined, ii. 152-177. 

• • 

• ^ -,1 
Palmerstown, the ciythtry^fiolise of Lord 
Mayo’s gruat-umw in Kildare; l^ord 
Mayo's early visits, and thidr influenco ! 


>6ak-t>uty in India, Txird Mayo's views 
f upon the, ii. 02-97. ^ 

^«ecretafy for Ire]and,^hief, Lord Mayo 
~ three times appointed, i. 69,^70, 77, 82 ; 
his oAidal Parliamentary work as, 

1-76^ 
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Shcr All, Lord Mayo’s policy towards, 

J and reception of, i. 247-262. 

/Slst&n frontier of Perda, Lord Mayo’s 
settlement of, i. 288-29a 

Soldiers in India, Lord Mayo’s interest 
in the British, ii. 141, 142. 

Son (Soane) liver irrigation canal, ii. 291. 

Speeches of Lord Mayo on the state of 
Ireland in the House of Commons, ap- 
pendix to vol. i. 313-335 : to the Feuda- 
tory Chiefs of India in the Ajmir Dar- 
bdr, i. 207-209; on the state of the 
Finances in the I.«gislative Council, ii. 
21-^; at the opening of the Khangdon 
Railway, ii. 276. 

Sport in India, Lord Mayo's enjoyment 
of, ii. 232-237. 

Stephen, Mr. Fitzjames, legal member of 

’ Council in Lord Mayo's time, has con- 
tributed the chapter on Legislation 
under Lord Mayo, ii. 144-255. 

St. Patrick, Lord Mayo appointed a 
Knight of, i. 127. 

*St. Petersburg and Moscow,’ title of 
book published by Lord Mayo, when a 
young man, on his Russian tour, i. 

StracSey, Sir John, his assistance to Lord 
Mayo in the Financial Department, ii. 
9t I3i 14 : in the Home Department, ii. 
339 » 3^ J i'is views OI^h^hlcgrJlgJ^ 
Jnaia, 11. 89 ; acting Governor- 
General on Lord Mayo’s death ; his 
minute on the results of Lord Mayo's 
Foreign policy, i. 306, 307; on the re- 
sults of his Financial policy, ii. 6a-66 : 
receives the King of Siam, ii. 187. 

Studs in India, the Government, Lord 

^ Mfiyo’s critidsms on, ii. 237-239, 323. 

Succession Act in India, 'The, ii. 2c». 

Suez Canal, ITie, visited and inspected by 
Lord Mayo, i. 141-153; his opinions 

on, i. 153-155. 


Switzerland, Lord Ma^V tour as a boy 
ihi i. 3*» 3*. • 


Taxation in India undier Lord MaytT^i. 

18-20, 83-97. - • 

Temple, Sir Richard, as Finance Minister, 
ii. 9; his 1]|pdget statements, ii. 

85 ; his opinion of military reorganiza 
don, ii. 125. < 

Tenant right in Ireland^ Lord Mayo’s 
views on, i. 62, 63, 73-79, Appendix to 
^1. i. 320-324. • 

Thomason, Mr. , his knowledge of Panjdb 
Revenue Lav 4 ii> jtfi. • 

Tours and travels oft^rd Mayo : on the 
Continent, as a boy, i. 30-34 ; to Russia, 
as a young man, i. 41-45 : in India, as** 
Viceroy, i. 1^-188, ii. 229-239. 
Trevelyan, Sir Charles, his opposition to 
the Income Tax, Ii. 80, 81. 

Trinity College, Dublin, I.dl'dMayo takes 
his degree at, i. 34. 

Turf in India, The, Lord Mayo's interest 
in, ii. 237-239. • 

w 

Wilson, Mr. J., his imposition of the*%|S^ 
come Tax in India, ii^6-78. f • 

Wyllie, Mr. J. W., his ei^ys on 
tions of Indian Foreign PoUev. i, 216, 
217. 254. 256 (footnote), 297.'; ^ 

«>• 

• c " 

• # 

Yakub Khdn in Afghanistdtt, i. ^ 5 ^, 263, 
Yakub Kushbegi of Yarkand : Lorf 
Mayo’s policy towards, t 296-305.^^ 


ERRATUM. 

Vol. II. p. 129, line 2, lor one resA/our.jr 






